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PREFACE 


In an age of realism some apology should be made for 
the publication of a piece of work which in no wise can 
claim to be an accurate portrayal of the situation it essays 
to present. Little experience in the field of public ad- 
ministration is necessary, however, to convince the investi- 
gator that it is impossible to attain photographic accuracy in 
an inquiry of this character except through an intensive field 
investigation. The information contained in the statutes is 
far from satisfactory for the law and the practice frequently 
differ quite widely. A statute of Nevada relative to the state 
board of health illustrates the point very aptly. On paper 
the department of health of this mountain commonwealth has 
imposed on it among other things the duty of supervising 
municipal health activity throughout the state. Owing to 
the failure of the legislature to make appropriations, how- 
ever, the state department of health has no field force, no 
bacteriologist, epidermiologist, or sanitary engineer, and is 
therefore unable to assist the municipalities as it desires. 

Illustrations might easily be multiplied. Despite the fact 
that on paper the laws of New Mexico and Indiana relative 
to tax levies are almost identical, two very different situ- 
ations have developed. In New Mexico the tax commission, 
according to a letter recently received, “ has not attempted to 
pass upon the wisdom or the necessity of the proposed levies. 
Their function has been to watch the levies and see that they 
have not exceeded the limits fixed by law.” In Indiana, on 
the other hand, according to recent information, after the 
state board had acquired control over the tax levies “ so 
as to prevent, if possible, bankruptcy by large increases in 
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taxes there was such an insistent demand for the public 
money and such large budgets were proposed that the state 
board used its powers and trimmed levies in practically every 
unit in the state.” Further illustrations of th? variation 
between the law and procedure seem unnecessary. A study 
in public administration based primarily upon the statutes 
quite obviously cannot hope to be an accurate portrayal of 
the processes of administration. 

A somewhat more realistic conception of administrative 
procedure may sometimes be obtained from reports of state 
departments and offices. Unfortunately the state reports 
which set forth the actual processes of administration are 
few and far between. In this respect the reports of the 
state departments in the majority of commonwealths are 
very much inferior to those of the federal government. 
Consequently, although there is available a limited amount 
of material elaborating the procedure set forth in the laws, 
it is, for the most part, exceedingly sketchy. 

Certain additional information may be obtained through 
the process of correspondence. To the state officials who 
have courteously answered inquiry after inquiry, a great 
measure of thanks is due. Nevertheless, the investigator, 
even with the information thus obtained at his disposal, is 
in no position to maintain that he has the data with which 
to draw a realistic picture of actual procedure in public 
administration. 

Limitations of both time and facilities, however, have 
made it necessary to depend exclusively on these sources of 
information. It has been impossible, moreover, to go into 
the exceptional position in which certain cities or classes of 
cities have been placed by special legislation. 

Despite this somewhat severe indictment, a certain value 
does attach to an analysis of this character. In the first place, 
although not claiming to be much more than a charcoal 
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sketch of conditions throughout the country, it is, so far as 
the writer knows, the only picture of this phase of adminis- 
tration which has thus far been drawn, and it is, the author 
hopes, as accurate as the sources of information used make 
possible. In the second place, the material presented here 
is quite realistic in the sense that it indicates the extent to 
which the philosophy of state administrative supervision has 
a legally acknowledged place in our political system. 

One word of warning. In discussing the develop- 
ment of state administrative supervision over cities in the 
United States, the author is talking constantly in terms of 
mechanisms, processes and devices which he is analyzing 
from the point of view of their potentialities as agencies of 
state administrative control. Throughout this general dis- 
cussion runs the assumption that these agencies will be used 
for the benefit of the community. While such an assumption 
may be sound in the vast majority of cases, it is not, need- 
less to say, necessarily true at all times. Power once placed 
in the hands of human beings may be used for good or for 
ill. State officials are no exceptions to this general rule. An 
illustration may drive the point home. The limited ex- 
perience of the average architect in designing school build- 
ings has led, in a number of jurisdictions, to the establish- 
ment of an architectural division in the state department 
of education to which all plans and specifications for new 
school buildings must be submitted for approval. The 
architect in charge of this division is usually a specialist in 
the field. It is hoped, therefore, that many of the mistakes 
which have characterized the designing of school buildings 
in the past may thus be avoided, and that such has been the 
case in many states is a frequent claim of the state authori- 
ties. Nevertheless it has been discovered in more than one 
commonwealth that the supervising official has used his 
position to compel all school boards throughout the state to 
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adopt certain patented articles in the sale of which he has 
had a financial interest in the construction of school build- 
ings. The potentiality of such an abuse of power, needless 
to say, is present in many of the mechanisms we shall ana- 
lyze. Consequently no discussion of state administrative 
control would be complete which neglected to call attention 
to this possibility. 

For the errors in this study the author must assume full 
responsibility. Fie should, nevertheless, like to express his 
sincere appreciation for the help which has been given him 
in connection with the preparation of this manuscript by 
Professor Howard Lee McBain, Professor Lindsay Rogers, 
Professor Raymond Moley, and Professor Arthur W. Mac- 
mahon. 

Schuyler C. Wallace 
Columbia University, New York City, 1928. 
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CHAPTER I 


Introduction 

Tub sociological conditions which produce urban com- 
munities quite obviously make those communities logical 
units of government. Indeed, in many instances they are 
more easily justified as such than are the states of the 
Union themselves. Nevertheless, the necessity for these 
larger areas of administration is apparent; the mere fact 
that no city lives unto itself alone, but is dependent in large 
measure upon surrounding rural areas for its very subsis- 
tence, would in itself be sufficient justification could no other 
raison d’etre be found. 

More difficult by far than a justification of the existence 
of the various units of government is the determination of 
the proper relation of one to the other. That some relation- 
ship will exist may be assumed ; that some supervision will 
be exercised by the larger unit of government may, in the 
light of historical circumstances, be taken for granted. The 
degree to which such supervision should be pushed, how- 
ever, is by no means a settled question. On one side are 
those who would confine state control to a minimum, who 
maintain that four thousand years of recorded history sub- 
stantiate the claim that democracy was born and bred in 
the smaller communities; who insist that now more than 
ever it is in the localities that the first lessons in democracy 
are taught to each oncoming generation and the sense of 
civic pride so necessary for the maintenance of free institu- 
tions is engendered; who believe, furthermore, that indi- 
vidual initiative is thereby fostered, experimentation made 
possible, and local variations devised to meet local needs ; 

ir 
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who contend, moreover, that the influence of state politics 
is in this manner more easily minimized and responsibility 
more readily fixed, and that in addition the efficiency of 
the state government itself is increased, since the burden 
of supervision, which in many states is exceedingly trouble- 
some, is materially reduced. 

On the other side there are those who point out the 
practical impossibility of separating the welfare of the cities 
from the welfare of the state. Few indeed, they main- 
tain, are the municipal functions that affect the citizens 
of the immediate community alone. The administration of 
the health service of a city is frequently of as much import- 
ance to the residents of the surrounding areas as it is to 
those within the corporate jurisdiction of the municipality 
itself. Disease germs are no respecters of political bound- 
aries. Similarly, a breakdown in the administration of a 
municipal sewage system may work havoc in neighboring 
communities whose water supplies may be affected. Less 
apparent but equally far-reacliing in their consequences, so 
the proponents of state supervision believe, may be the de- 
fects of a faulty educational system. To what extent the 
presence of several hundred thousand illiterates in an elec- 
torate or in an array impairs its efficiency is hard to say. Nor 
can the result of lax law enforcement or the impairment of 
justice be any more definitely determined. That the con- 
sequences can be confined within a city’s limits, however, is 
diffitult to believe. Save in a few of the larger cities, the 
soothe of utility regulation must also be broader than the con- 
fines of the city. Consequently, these advocates of state 
supervision over municipalities are convinced of the fact 
that in this day of industrial civilization no community 
Can maintain an independent and isolated position.^ 

1 See The Journal of Public Administration, October, 1925 for a dis- 
cussion of the principles which should determine whether a service re- 
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Whatever may be the merits of this controversy, it is 
only one aspect, although an exceedingly important one, of 
the problem here presented — ^the proper relationship of 
American cities to the governments of their respective states. 
Equally serious, it seems, is the selection of the agency of 
government best suited to exercise the supervision decided 
upon. A direct relationship exists, however, between the 
degree of control to be maintained and the agency of govern- 
ment best fitted for the task. If the control be merely the 
limitation of municipal officials to the exercise of their legal 
powers and the prevention of ultra vires acts, the judicial 
branch of the state govermnent is more or less equipped to 
handle the situation. If, on the contrary, the supervision be 
extended to the determination of questions of public policy 
or problems of technique (and needless to say such has been 
the case), either the state legislature or the administration 
must be called upon to perform the task. The historic 
reasons which have caused the legislatures in Anglo-Saxon 
commonwealths to assume this burden need not detain us 
here. Suffice it to say that, save in the realm preempted by 
the courts, legislative supervision over cities was begun in 
the United States at an early date and remains to this day, 
except in the home rule states, the most important type of 
control over these subordinate political units.’- As a con- 
sequence, the practice of legislating for cities in exceeding 
great detail early became part of our legislative tradition, 
for only in this way did it seem possible to exercise effective 
control.^ 

quiring local organization is best administered by a central department or 
by a local authority. The four papers there presented all bear indirectly 
on the subject we are discussing. 

1 McBain, H. L, The Law and the Practice of Municipal Home Rule, 
New York (1916), pp. 3-4. 

-City Manager Year Book, 1917-1918, p. 67; Notional Municipal 
Review, vol. i, p. 189; Nebraska Statutes, 191S, P- 221. 
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Two inevitable results have followed. First, with the 
expansion of municipal activities the burden upon the state 
legislatures has become heavier and heavier; and second, in 
part a consequence of the first, the supervision exercised has 
grown less and less efficient.^ Indeed, when one remembers 
that legislatures are often partisan, that frequently they are 
hardly able to find time to discuss adequately the broad 
matters of public policy which come before them, that in 
many states they are predominantly rural and consequently 
often have little real interest in, and feet little real respon- 
sibility for the conduct of municipal affairs, and, finally, that 
they are always amateurs, one wonders that the system has 
worked as well as it has.“ Even the staunchest defender 
of the status quo must admit that to some extent at least 
the system of legislative supervision has broken down. 

There are two possible lines of attack upon the situation 
w'hich thus presents itself : one is to grant our municipalities 
a considerable measure of home rule; the other is to seek a 
supplementary or alternative method of control. These two 
are not necessarily incompatible, for it is possible both to 
relax legislative supervision and at the same time to establish 
a supplementary means of scrutiny. The alternative or 
supplementary method of control usually suggested is state 
administrative supervision; that is, supervision by the ad- 
ministrative authorities rather than by the legislative. Its 
proponents argue that “it is supervision by experts and 
hence based upon knowledge,” that “ it is consistent in 
policy,” that “ it does not give unnecessary affront to local 
self-respect,” and that “ it is effective in what it sets out to 
do.” ® In substantiation of their claims the experience of 

^ McBain, H. L., op. cit., pp. 8-9, American City Progress and the 
LazOt New York (rgiS), p. 3. 

* Goodnow, F. J., Municipal Government, New York ( 1909) , p. 103 et seq. 

®Munro, W. B., The Government of American Cities, New York (1920), 



INTRODUCTION 


IS 

Europe is cited. To Europe consequently an analyst of this 
type of control must first turn his attention. ' 

In striking contrast to the situation in the United States 
is that which has developed in Prussia;® for, although the 
Prussian municipality “ may claim as falling within its 
sphere everything that promotes the welfare of the whole ’ 
community and the material and intellectual advancement 
of the members” thereof, it is nevertheless subject to close 
and vigorous supervision. At the head of the supervising 
officials stands the Minister of Interior, but between his 
office and the municipalities two intermediate supervisory 
bodies, the provinces and the districts, intervene.’ 

In charge of each province is a provincial president, re- 
sponsible not only for the administration thereof, but also 
for the supervision of such municipalities as lie therein. He 

1 The author has made no attempt to do original research in this chapter. 
It is hoped, however, that from even a birdseye view of the situation as 
it exists abroad some conclusions may be drawn as to tlie fields of local 
activity most commonly supervised and the mechanisms of control most 
frequently employed. Brief and confessedly second hand though such a 
survey must be, it may, nevertheless, serve to give perspective to the later, 
more detailed chapters which analyze the development of the mechanism 
at home. 

“ The limited material available upon recent changes in Prussian gov- 
ernmental relationships makes it quite possible that some of the state- 
ments made thereon are no longer true. The account here presented 
does not lose greatly in value because of this, however, for it was under 
this system that the Prussian city achieved its reputation. The chief 
sources for the material herein contained are : Dawson, W. H., Municipal 
Life and Government in Germany, New York (1914) ; Goodnow, F. J., 
Comparative Administrative Law, New York (1909) ; James, H. G., Prin- 
ciples of Prussian Administration, New York (1913) ; McBain, H. L. 
and Rogers, Lindsay, Nezu Constitutions of Europe, New York (1922 ) ; 
Munro, W. B., Government of European Cities, New York (1927), 
Municipal Government and Administration, New York (1923). 

‘ Certain aspects of municipal activity, however, are subject to the 
scrutiny of other Ministers, education for example. 
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is the court of final appeal in most matters relating to 
municipal administration. Assisting him in this work is a 
provincial council, chosen by the various circles within the 
province. The actions of the provincial authorities, how- 
ever, are all subject to the direction and supervision of the 
Minister of Interior. 

In more immediate contact with the municipalities are 
the district officials. At their head is a district president 
who, like his provincial superior, is appointed and dismissed 
at the pleasure of the central government; assisting him is 
a district committee, two of whose members are appointed 
for life by the authorities in Berlin, four of whom are 
chosen for six year terms by the the provincial assembly. 
In the maintenance of the supervision which has been 
deemed requisite the district president not only participates 
in the selection of the magistral for all municipalities lying 
within his district through his power to approve or dis- 
approve all nominations made thereto, but also controls the 
general tone of municipal administration to a con.siderable 
degree through his power to impose penalties for infractions 
of the rules and ordinances; he may, in fact, take steps 
leading to the removal of any administrative officer. 

The district committee in its turn acts as a court of first 
instance in disputes arising from changes of boundary, con- 
tested elections, and unpaid claims — indeed, in all matters 
arising out of city administration not specifically cared for 
elsewhere. Furthermore, all matters falling within the 
jurisdiction of the administrative courts likewise come to 
it in the course of an appeal. Moreover, in the event of a 
deadlock between the two houses of a municipal legislature, 
this committee may be called upon to cast the deciding vote. 

Certain phases of municipal administration have been 
singled out for even more stringent treatment. For ex- 
ttiP nolice in the larger towns either retain an inde- 
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pendent organization or else occupy the place of a special 
department within the city administration under the direc- 
tion of a state official. Within the jurisdiction of the police 
in Prussia, be it noted, are many functions which in the 
United States would be designated either as health work or 
as poor relief. For the effective control of these activities 
special staffs of auxiliary officers have been attached to 
the supervising agency. Education is subjected to similar 
control. Despite the fact that the primary school teachers 
are selected by the local authorities, they are considered 
state officers. Principals and head masters are appointed 
by the supervising officials, while teachers in secondary 
schools receive their appointments either from the provincial 
officers or directly from the office of the Interior. Each 
of the universities, even, has an agent of the government 
on its staff. A more limited control is exercised over local 
finance. The consent of the district committee, neverthe- 
less, is necessary not only for the alienation of municipally 
owned real estate hut also for any increase in municipal in- 
debtedness. The duty of scrutinizing all local budgets and 
compelling the insertion of all obligatory items is, more- 
over, imposed upon the district president 

These, then, are the supervisory features which have de- 
veloped in Prussia. That they have not met with unanimous 
approval, however, is iirdicated both by the provision in 
the new Prussian constitution to the effect that “municipal- 
ities and groups of municipalities have the right of local 
autonomy in their affairs under the supervision of the state 
as may be required by law,” ^ and by the further fact that 
there has already been introduced into the Prussian Land- 
tag a measure designed to modify the system of supervision 
quite radically. 

I McBain, H. L. and Rogers, Lindsay, Nciv Constitutions of Europe, 
New York (1922), p. 229. 
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Equally interesting to the student of state-local relations 
is the system of administrative control whicli has developed 
in France/ At the head of the system stands the Minister 
of the Interior. Under him, subject to his appointment 
and removal, are the ninety prefects whose duties, at least 
in part, are concerned with the supervision and direction 
of the communes. The range of their duties is aston- 
ishing, relating as it does to such diverse subjects as elec- 
tions, agriculture, police, sanitation, public lands, highways, 
education, communal affairs, etc.® Little initiative, how- 
ever, has been left in their hands. “ The minister rules 
as over a principality with almost despotic sway. He con- 
trols the personnel; he renders all final decisions, he is 
responsible for everything,” ® except insofar as the mass of 
material pressing for his attention compels him to rely upon 
his subordinates. 

The prefect, consequently, is predominantly an officer of 
the state. His responsibility to his department is as nothing 
in comparison with his obligation to the central authorities. 
(The French department, perhaps it should be stated, is the 

' The sources of information most generally drawn upon for the ac- 
count which follows are: Bryce, James, Modern Democracies, New York 
(igai) ; Buell, R. R., Contemporary French Politics, New York (1920) ; 
Garner, J. W., “Administrative Reform in France,” American Political 
Science Review, igig, p. 22; Goodnow, F. J., Comparative Administra- 
tive Law, New York (igog) ; Lowell, A. L., Governments and Parties in 
Continental Europe, New York (1897) ; Munro, W. B., Governments of 
European Cities, New York (1927), Municipal Government and Admin- 
istration, New York (1923); Ogg, F. A., Governments of Europe, New 
York (1924) ; Poincare, R , How France is Governed, New York (1919) ; 
Sait, E. M., Government and Politics of Franca, New York (1921) ; 
Shaw, Albert, Municipal Government in Continental Europe, New York 
(189s) ; Young, J. T., "Administration and Decentralization in France,” 
American Academy of Political Science, vol. ii, Jan., 1898. 

’ Sait, E. M., Government and Politics of France, New York (1921), 

p. lOI. 

3 Sait, E. M., ibid; p. 103. 
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largest subordinate administrative area in France, contain- 
ing within itself those smaller governmental units, the com- 
munes.) We are not, however, interested in the prefect 
in his relation to departmental affairs, but rather in his 
relation to the communes. Altogether there are about 
thirty-eight thousand communes in France, ranging in size 
from the smallest villages to the largest cities. Although 
they vary in size and population, one form of organization 
is common to them all, and one set of powers governs them.’’ 

A cursory examination of the powers vested in the munici- 
palities, however, is apt to prove misleading; for, despite 
the broad declaration of the law to the effect that the local 
councils shall by their deliberations regulate the affairs of 
the communes and vote on all subjects of local interest, 
municipal legislatures are, in fact, distinctly limited in the 
scope of their jurisdiction. On many matters their action 
is merely advisory, and on others it is ineffective save with 
the approval of the higher authorities. Practically com- 
plete control over changes in parochial boundaries, the 
administration of poor relief, the laying-out of main streets 
and highways, and many matters of education rest with the 
super-vising authorities." True, the advice of the communal 
council must be sought, but it may be totally disregarded. 
More important is the limitation imposed upon the council’s 
decisions by the requirement of tutelle administrative. 
“ Thus measures affecting the disposition of communal prop- 
erty, those relating to the maintenance of highways, those 
relating to financial affairs such as the budget, supplementary 
appropriations and loans, and acts for the establishment of 
fairs and markets, require the approval of a representative 
of the central government, usually the prefect, but some- 

' Paris and Lyons alone are exceptions. 

’ Mtinro, W. B., Government of European Cities, New York (1927), 
P- Sr- 
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times the council-general of the department, the President 
of the Republic or even Parliament itself.” All municipal 
ordinances, in fact, must receive at least the tacit approval 
of the departmental authorities, for any municipal ordinance 
may at any time be suspended by departmental order. 
Furthermore, should the local executive inadvertently or 
otherwise neglect or refuse to perform any duty prescribed 
by law, the prefect may see to it that the obligation is dis- 
charged.^ This general supervision is rendered doubly 
effective, moreover, by the fact that the prefect, should he 
deem it necessary, may suspend both the mayor and the 
communal council. They may be entirely removed, how- 
ever, only by a decree of the President of the Republic in 
Council of State. 

Four aspects of municipal activity — finance, highways, 
education, and police — appear to receive particular atten- 
tion. The taxing power of the local councils is subject 
to numerous restrictions. In general, they may levy taxes 
only up to a certain specified amount authorized by law, and 
all levies thereafter are subject to the approval of the various 
central authorities; sometimes of the President of the Re- 
public, sometimes of the prefect, sometimes of the council- 
general. Even the local budget is subject to central super- 
vision. Drawn up by the mayor and passed by the council, 
it then goes to the prefect, or if it exceeds three million 
francs, to the Minister of Interior, for his scrutiny. Explan- 
atory data must accompany it. With this information at 
their disposal, legal and financial experts go over the items 
and make such recommendations as seem called for; the 
prefect or the Minister of Interior, however, malces all final 
decisions. The supervising authority has the right to in- 

J Garner, James W., "Administrative Reform in France,” American 
Foliiieal Science Revieia, ipiQ, p. 22. 

® Garner, James W., ibid., p, 23. 
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crease or reduce any item on the revenue side of the budget^ 
but only to reduce items on the expenditure side. If any of 
the obligatory items contained in the code have been omitted, 
however, the prefect may see to it that they are inserted. 
Qosely related to this procedure is the supervision exercised 
over the city’s borrowing power. Within certain narrow 
limits the municipality may borrow freely, but when sums 
of any considerable importance are required, the approval 
of the prefect must be sought. These, in brief, are the 
financial restrictions. 

Equally extensive is the control exercised over streets and 
highways, involving also, as it does, rights and franchises 
thereon. All powers relating to the national highways, 
whether it be construction, repairing, policing, or regulating 
the traffic, are exercised by the national or departmental 
authorities. Within this category come in general all the 
main streets of a city, and whether a street shall be so 
classified depends upon the decision of the higher officials. 
This jurisdiction over the main thoroughfares, consequently, 
gives the central government practically complete control 
over all utilities desiring to make use of the streets. Indeed, 
the local authorities may issue franchises on the minor streets 
only with the approval of the prefect. 

The extent of the power of supervision of the depart- 
mental authorities over local police matters is indicated in 
Article 99 of the Municipal Code : “ The powers which per- 
tain to the Maire . . . . are no hindrance to the right of 
the prefect to take, for all the communes of his department, 
or any of them, and in all cases in which they have not been 
provided by the municipal authorities, all measures relating 
to the maintenance of public health, safety and tranquility. 
The right cannot be exercised by the prefect [however] until 
after a demand in due form to the Maire proves of no 
avail.” As a matter of fact practically all action in regard 
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to the municipal police requii'es the concurrence of the pre- 
fect. In the larger towns the commissioner of police must 
be appointed by presidential decree. In fact, in cities of 
over 40,000 population the general police organization, 
salaries, and other details of routine are regulated by presi- 
dential promulgation. Furthermore, the municipal council 
must grant the appropriations asked for by the department. 
Should any council fail to do so, the prefect may include 
the omitted items in the revised budget. “In the larger 
cities the President of the Republic, with the consent of the 
Council of State, is empowered to increase the budgets of 
recalcitrant local councils by such sums as are deemed essen- 
tial to efficient police organization, and these sums can be 
collected if necessary by an official impost.” ^ Parenthe- 
tically, it should be pointed out that here, as in Prussia, 
the police power includes many items which in the United 
States would be classified as health or charitable activities. 

The extent to which the principle of centralized super- 
vision has been developed in the field of education can, per- 
haps, be realized, when one recalls the incident of the French 
Minister of Public Instruction who, taking out his watch, 
remarked that he could tell exactly what every pupil in the 
French schools was doing as that particular moment. The 
story is exaggerated; nevertheless it has some point. The 
national authorities pay the salaries and regulate the stand- 
ards ; the prefects choose the teachers. 

■Space does not permit a consideration of other depart- 
mental-commune relations. A! quotation from M. Berth- 
elemy, however, may serve to summarize the situation. 
“ Commissioners of police,” says he, “ are now appointed 
by the President or the prefect depending on the importance 
of the commune. Other collectors are appointed either by 
the prefect or the sub-prefect. Guards of communal forests 

' Fosdick, Raymond B., op. cif,, p. 87. 
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are appointed by the prefect from lists of candidates pre- 
sented by the conservators of forests. Teachers, communal 
inspectors, and agents, public weighers and firemen, although 
their functions appear to be entirely local in character are 
appointed by the prefect, and the municipal authorities have 
no choice whatever in their selection." ^ The control of the 
national authorities over Paris is even greater, but the special 
considerations calling forth this added supervision need not 
concern us here. 

What have been the results of the system? How has it 
worked? Many years ago one observer found in the 
office of the Minister of the Interior at Paris, “ a well 
equipped bureau of permanent experts, officials trained in 
every phase of municipal finance, and qualified to exercise 
intelligent supervision over the budgets of France’s towns.” ® 
His opinion, however, has by no means been universally held. 
Many French writers have complained and do to-day com- 
plain bitterly of a situation in which numerous matters of 
purely local interest are administered and controlled by a 
minister at Paris. Two major objections are raised: first, 
administrative ; second, political. “ Supervision has been 
pushed to an extreme,” it is said, “ which often results in 
absurd delays and impairs administrative efficiency. Accord- 
ing to Noell, not a franc can be spent, not a chair or a towel 
purchased without authority from Paris. On one occasion 
an official had to wait two years to buy a box of pins, the 
request passing successively through the hands of twenty- 
five or thirty higher officials.” “ The prefect and the sub- 
prefects, however, are more than mere administrative agents. 
They are the mediums through which the Minister of the 

^ M. Berthelemy, quoted in American Political Science Review, 1919, 
p. 19. 

’ Shaw, Albert, Mwiicipal Government in Continental Europe, New 
York (1895), p. 179. 

’ Sait, E. M,, op. cit., p. 102. 



STATE SUPERVISION OVER CITIES 


24 

Interior keeps in touch with the local situation. In fact, it 
is frequently said in France that “the first requirement of 
a good prefect is that he should make a good electioneering 
agent and that his advancement is dependent largely upon 
his success in carrying the department for the government 
candidates. . . . Like the prefect, the sub-prefects are also 
electioneering agents for the government; and, if one may 
believe some of the French writers on administration, that 
is their chief occupation. They attend political meetings 
as representatives of the government, exercise a sort of 
political surveillance over functionaries in their arrondise- 
ments, keep the government informed of local political con- 
ditions, and use their influence to bring about the election 
within their districts of deputies in sympathy with the 
government and of senatorial delegates approved by the 
govermnent.” ^ 

So bitter is the feeling against these objectionable features 
that a strong movement for decentralization exists. Within 
it two definite currents are discernible : the one limits itself 
to the rehabilitation of the present organs of local govern- 
ment through the curtailment of centralized control; the 
other aims at the suppression of the present units of govern- 
ment and the substitution therefor of great regions based 
upon natural, economic, and historical boundaries with 
extensive powers of self-government. So far, however, the 
movement has few concrete results to show. Thus the 
struggle between centralization and decentralization goes on. 

Even more valuable to the American student is the ex- 
perience of England.^ The greater similarity between our 

' Garner, James W., op. cit, p. 40. 

” The sources of information chiefly relied upon for the following 
account were: Ashley, Percy, English Local Government, London (190s), 
Local and Central Government, London (1906) ; Attlee, C. K. and 
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cultures and between our governing traditions gives English 
development more than passing interest. This is particularly 
true in the field of state-local relations. The predominance 
of local legislatures, subject only to the control of a superior 
policy-determining body, has been as characteristic of Eng- 
land as it has been of the United States. Nevertheless, be- 
fore the newer demands of an industrial age the older system 
of control has been slowly changing. 

Drastic action was first called forth by the complete 
collapse of the administration of the poor law. Conse- 
quently, here more than elsewhere the traditions of local 
self-govermnent have given way, and administrative super- 
vision has developed. In one field after another, a similar 
necessity for change has arisen. With increasing frequency 
the central government has been impelled to call to its aid 
permanent staffs of inspectors who have been attached to 
certain of the central departments. By means of their work 
it has been possible for the ministry to maintain that super- 
vision which has been deemed requisite. 

Robson, W. H., The Town Councillor, London (1925) ; Bannington, 
B. S., English Public Health Administration, London (191S) ; British 
Labor Party, Handbook of English Local Government, London (1925) ; 
Clark, J. J., The Local Government of the United Kingdom, London 
(1925) ; Fosdick, Raymond, E%iropean Police Systems, New York (191S) ; 
Howe, Frederic C., The British City, New York (1907) ; Lowell, 
A. Lawrence, Government of England, New York (1910) ; Maltbie, 
M. R,, English Local Government of Today, New York (1897); 
Masterman, C. F. G., How England is Governed, London (1921) ; 
Morris, Malcolm, The Story of English Public Health, London 
(1919) ; Munro, W. B., Government of European Cities, New York 
(1927), Municipal Government and Administration, New York (1923); 
Newsholme, Arthur, The Ministry of Public Health, London (1925) ; 
The Journal of Public Administration; Redlich, J. and Hirst, F, W., 
Local Governments in England, London (1903) ; Minutes of Evidence 
taken before the Royal Commission on Local Government, London (1923) ; 
Selby-Bogge, L. A., The Board of Education, London (1927) ; Shaw, 
Albert, Municipal Governments in Great Britain, New York (189s) ; 
Troup, Edward, The Home Office, London (1925); Webb, Sidney, 
Grants-in-aid, London (1920). 
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‘At present the Privy Council, Treasury, Post Office, the 
Ministries of Labor, Agriculture and Fisheries, Pensions, 
and the Scottish Boards all have more or less to do with 
the supervision of municipal enterprises. The bulk of the 
burden, however, rests upon the Boards of Education and 
Trade, the Home Office, and the Ministries of Transport 
and Public Health.’- 

To the Ministry of Public Health have been given prac- 
tically all the historic powers of the Local Government Board, 
as well as the powers relative to public health which were 
scattered through the several departments. Its work for the 
most part can be divided into four categories ; ( i ) the super- 
vision of the poor law and its administration; (2) a some- 
what less extensive control of local health activities; (3) 
oversight of local housing developments; and (4) a limited 
control of municipal finance. 

The development of administrative supervision in Eng- 
land, as already has been stated, began with the control 
of the local authorities who were charged with the execu- 
tion of the poor law. Separate and distinct political 
bodies exist for this purpose in England. Not only has 
the ministry extensive powers of inspection and investiga- 
tion with which to unearth such data as the Parliament- 
ary leaders deem desirable, but in addition it is author- 
ized to enact such rules and regulations in matters relating 
to poor relief as seem necessary and proper to it. And to 
such an extent has this latter power been exercised that years 
ago one observer declared : “ It is almost impossible to 
suggest any subject upon which orders or instructions have 
not been issued, and oftentimes the minutest details are 
specified. The time of rising and retiring of workhouse 
paupers and many other minor matters are stated with great 

1 Clark, John J,, The Local Government of the United Kingdom, London 
(192s), p. 28 et seq. 
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precision. The local authorities cannot perform a single 
duty which is not governed by the Board.” ^ Nor has the 
course of time rendered his statement less apropos. 

Three distinct methods of compelling conformity to these 
regulations and an efficient administration thereof are to be 
found. The first — an application to the courts for a wnit of 
mandamus or injunction — is judicial, and consequently 
beyond the scope of these pages. Moreover, so long as a 
locality goes through the motion of obeying the law a man- 
damus will not be issued. Thus the plain fact is that the 
central government cannot hope to obtain anything approach- 
ing maximum efficiency in administration by this method. 
Much more effective is the power given the Ministry of 
specifying the qualifications requisite in all appointees, 
determining the conditions of service (salaries, pensions, 
etc.), and last but by no means least of removing any in- 
cumbent who proves unsatisfactory. Quite possibly the 
new appointee may not be any more satisfactory than the 
one dismissed, since the local officials have the power of 
appointment entirely in their hands; nevertheless the con- 
tinued removal of incapable appointees is very likely to 
produce the desired results. The third line of pressure is 
tlirough the supervision which the central authority exercises 
over finance. Not only does the Ministry control all loans 
and capital outlays in this connection, but through its audit 
it supervises all expenditures. 

Only a degree less extensive is the control maintained 
over the local health authorities. By means of the device 
of provisional orders (a method of sub-legislation subject 
to the approval of Parliament), the Ministry may alter the 
territorial divisions of a district, endow it with certain 
powers, require it to undertake certain services, or even 

' Maltbie, M. R., English Local Government of Today, New York 

(1897), P- 28. 
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modify certain details of the health codes that have been 
placed in various statutes. (Particular emphasis should be 
given to this device. By means of it Parliament has been 
able to relieve itself of much tedious detail.) Furthermore, 
although the local sanitary districts have been authorized to 
enact by-laws for sanitary purposes, the recpiirement that 
all such by-laws must be laid before the Ministry for its 
approval has enabled the central authority to extend the 
boundaries of its influence, and to substitute for a hetero- 
geneous conglomeration of local ordinances a series of so- 
called model by-laws suggested by the Ministry itself. 

A system of inspection and inquiry has been developed in 
this connection also. Inspectors are given comprehensive 
powers with which to pursue their investigations, and from 
their work is obtained much of the information which guides 
both the administration and Parliament. To some extent, 
public opinion is also educated and directed by it. As a 
stimulus toward greater efficiency in those phases of the 
work concerned with venereal disease, tuberculosis, matern- 
ity, and child welfare, a system of grants-in-aid has been 
devised.^ A gi'ant-in-aid is a contribution by the central 

s Clark, John J., op. cil., p. 115; Newsholme, Arthur, The Ministry of 
Public Health, London (1925), p. no et scq. “The roost drastic control 
over current expenditure of local authorities and over the manner of its 
expenditure is in connection with grants-in-aid given to them by the cen- 
tral government. These are 50 per cent of approved local expenditures 
on maternity and child welfare work and on tuberculosis work; and 75 
per cent of approved local expenditures on venereal disease schemes. 
The total amount of such grants exceeded 74 millions sterling in the 
financial year 1922-1923. Of this amount: 

A, 936, 564 was paid to local authorities for tuberculosis service 

882,556 was paid to local authorities in connection with their maternity 
and child welfare schemes 

407,277 was paid to local authorities for venereal disease services 

389,17^1 was paid to local authorities for salaries of sanitary officers 
10,323 was paid to local authorities for vaccination 
4Si4fiS was paid to local authorities for port sanitary service 
83,470 was distributed to voluntary agencies and local authorities for 
work for the blind.” 
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government to a locality to aid in the maintenance of specified 
services. The aid is given upon certain stipulations. The 
condition most usually imposed is the maintenance of the 
service at a given rate of efficiency on penalty of losing the 
grant. The added burden which threatens the taxpayer of 
the locality if the grant is lost usually creates a popular 
sentiment which spurs the officials to maintain the service 
in a satisfactory condition. The system has the added ad- 
vantage of attaining its purpose without offending the pride 
of the locality — such, at any rate, is the contention of its 
proponents. Fully as effective is the requirement that the 
nomination of all officers depending wholly or in part upon 
■contributions from the Exchequer must be confirmed by the 
central agenc}^ — a rale which is rendered doubly effective by 
a further provision enabling the Ministry to remove any 
local health officer at any time. An additional provision to 
the effect that a local health officer may be removed by the 
local authorities only with the consent of the central 
authorities, is designed primarily to protect efficient local 
officials from undesirable local pressure. (It is feared, one 
writer remarks, that the object of the provision has not been 
wholly accomplished, but insofar as security has been 
attained, the supervisory authorities should receive full 
credit.^ ) Should a local board neglect to perform some 
of its obligatory work and complaint be made, the Minister 
of Public Health may order it to act; and if the local 
authority continues I'emiss in its duty, the central agency 
may either apply to the courts for a mandamus, or do the 
work itself and charge the expense thereof to the community. 

The judicial function of the Ministry plays but a minor 
part, although in recent years its importance has increased. 
Persons aggrieved by decisions of tlie local authorities may, 

1 Bannington, B. G., Etifflish Public Health Adinlnistration, London 
'(IQIS). 
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in certain cases, take an appeal to the ilinistry. Moreover, 
disputes betwen various localities are likewise within its 
jurisdiction/ 

Of more recent origin is the central government’s control 
over the housing situation. The Housing Act of 1903 
enabled the local authorities to condemn buildings unht for 
habitation, but subjected their action to review by the Min- 
istry of Health. Much more drastic was the Housing, Town 
Planning, etc., Act of 1919. It imposed the duty upon 
every locality of preparing a scheme dealing with the hous- 
ing situation according to a schedule of regulations prepared 
by the Ministry of Health. Where a locality failed to fulfil 
its obligations under the Act, the Ministry was empowered 
to transfer its powers to the county council, or else to per- 
form the function itself. Such was the sweep of power 
thus granted that local by-laws did not apply if they were 
inconsistent with any plans which had been approved by 
the Ministry of Health. Furthermore, the Ministry, with 
the consent of the Treasury, was empowered to pay part 
of the loss on any scheme of construction with money pro- 
vided by Parliament. Indeed, practically the entire financ- 
ing of these projects was placed in the hands of the Ministry 
of Health, for local housing bonds could be issued only 
with its consent.^ 

The remaining powers of the Ministry of Public Health 
are concerned with the supervision of local finance. The 
control exercised by means of the device of grant-in-aid 
over venereal disease, tuherailosis, maternity, cliild welfare, 
and housing activities has already been indicated. The super- 
vision, however, goes much further than this. The Ministry 
has power, for example, to fix not only the time when many 
of the accounts must be made up, but also the form in 

1 Newsholme, A., op, cit, p. 85. 

2 Clark, John J., op. cit., p, 156 ei seq. 
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which they must appear. Practically all accounts of the 
local authorities are subject to its audit except those of 
the boroughs, which are only partially under its control.^ 
The district auditor may examine certain accounts every- 
where (such as those connected with distress, education, 
housing, electric power and police) and the question of 
extending the Government audit to all borough functions is 
receiving serious consideration; in at least fifty-nine in- 
stances such action has already been taken. Generally, the 
auditor may disallow items contrary to law and charge them 
against the persons responsible. From liis decision two 
appeals are possible : one, an application to the King’s Bench 
Division of the High Court for a writ of certiorari] the 
other, an application to the Ministry of Health. Mora 
important, perhaps, is the control which is exercised over 
local bond issues.’* In most cases the central agency deter- 
mines the period of the loan, and in some cases the rate of 
interest as well. Particularly is this true in connection with 
permanent improvements in the field of health, housing, 
and charities. Public libraries and institutions for the men- 
tally delinquent also fall under similar control. 

At this point, passing mention might be made of certain 
other departments which exercise more or less control over 

> Clark, John J,, op. cit., p. 128. 

2 “ The range of purposes for which loans are sanctioned by the Ministry 
of Health is wide, including for instance housing, acquisition of land, 
town halls and offices, hospitals, water supplies, sewerage and sewage 
disposal works, refuse disposal works, parks and pleasure grounds, public 
slaughter houses, baths and wash houses, sea defence works. For the 
year 1925-1926 the Ministry sanctioned loans to ffie large total of over 
igojooo.ooo. In a number of instances loans are subject to the sanction 
of the Ministry of Health even though the merits of the proposals, other 
than the financial, are dealt with by other departments, as in the case of 
schools, road.s, police stations, and allotments and small holdings.” “ The 
Ministry of Public Health,” The Journal of Public Adniimstratioii, 1926, 
vol. iv, p. 246. 
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finance. The Ministry of Transport, for example, must 
approve all loans in connection with electric power plants. 
The Treasury Department likewise exercises some super- 
vision through the Public Works Loan Board whose func- 
tion it is to advance money to the municipalities for public 
works, housing schemes, etc. 

Thus it can be seen that the Ministry of Public Health is by 
no means the only agency through which the central govern- 
ment is maintaining its supervision over municipal activity. 
In fact, as has already been pointed out, at least four other 
departments must be considered: the Home Office, the 
Board of Education, the Board of Trade, and the Ministry 
of Transport. To a limited extent the constabulary of the 
country is under the control of the Home Office. The 
Metropolitan force is immediately under its direction. The 
same is true of inspectors who enforce the acts relating to 
mines, factories, workshops, etc. The supervision of local 
forces, however, is limited. The law requires all counties 
and boroughs to maintain forces, the direction of which 
centers in the joint-committee of the county and the watch 
committee of the borough, both of which are, of course, 
standing committees of the local legislative bodies they 
represent. Generally speaking, it has been the policy of the 
Government to encourage the union of county and borough 
police in the smaller boroughs. One reason for this, per- 
haps, is that the supervision of the counties is more ex- 
tensive than is that of the towns. The approval of the 
Home Secretary is necessary not only for the appointment 
of the Chief Constable of the county, but also for many of 
the by-laws governing the force. Indeed, all police by- 
larvs must receive at least tacit confirmation. The chief 
stimulus to the maintenance of an efficient local force, how- 
ever, is the system of grants-in-aid which the central govern- 
ment has established. Upon the certification of the in- 
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spectors of the constabulary that the local police are up to 
the required standards, the Home Office turns over to the 
local authorities a sum “ not exceeding one-half of the total 
cost of the pay and clothing of the force.” The desire to 
retain this subsidy is strong among the local taxpayers. To 
check up on the use of the funds thus distributed an audit is, 
of course, maintained.^ 

The system of grants-in-aid is also the chief cornerstone 
of the supervision which is exercised over education. All 
schools accepting money from the Exchequer are subject 
to inspection by the Board of Education. Furthermore, it 
is the duty of the local educational authorities to submit 
plans to the central agency showing the manner in which 
their obligations are being, or are to be, fulfilled. In addi- 
tion, the central board maintains a register of recognized 
teachers who are classified according to rules and regulations 
drawn up by it. The control which the office at London 
exercises over the superannuation system also enhances its 
influence.^ 

Before a local authority may undertake the operation of 
various municipal utilities, tram-ways, piers, harbor im- 
provements, etc., the sanction of the Ministry of Transport, 
or in some cases, the Board of Trade is necessary. If the 
Ministry after an investigation approves the particular pro- 
ject in question, it usually issues a provisional order. If it 
disapproves, the municipality must seek its permission from 
Parliament. 

This then is the system of central administrative super- 
vision which has developed in England. What have been 
its results? Here again opinions differ. There are those 
who see in it and its further development the salvation of 
the country; there are those who damn it for its extrava- 

1 Fosdick, Raymond, op. cit., p. 49. See also Troup, Edward, The Home 
Office, 'London (1925). 

2 Setby-Bogge, L. A., The State Board of Education, London (1927). 



34 


STATE SUPERVISION OVER CITIES 


gance and fear it fcr its bureaucracy, ilaltbie, an American 
obserTer who has made a complete study of the system, 
came to the conclusion, that “ the England system of central 
administrative control is theoretically sound, except in a 
few minor instances; that it has accomplished its purpose, 
administrative efficiency; and that it is now recognized as 
a permanent factor in English government.” ^ 

Not quite so enthusiastic is another distinguished Ameri- 
can commentator upon English institutions, President A. 
Lawrence Lowell. He concludes, nevertheless, that “ the 
system of central control has done much good, and that 
mere liability to inspection has no doubt prevented a certain 
amount of ill-management.” ^ Others commenting on 
specific phases of British administration have criticised it 
here and there. The consensus of opinion, however, seems 
to be that the central authorities have not made full use of 
their opportunities; in fact, that the supeiwision has been 
exceedingly light. This in itself, in a measure at least, is 
an acknowledgment that so far as it has gone central 
administrative supervision has been beneficial.® There are 
those, nevertheless, who criticise the existing order and the 
existing trend. Quite recently the Geddes Committee de- 
nounced the system of grants-iii-aid in connection with 
education as a money-spending device, encouraging only 
extravagance on the part of local authorities. G. D. H. 
Cole, who fears that administrative centralization is press- 
ing hard on the heels of administrative supervision, en- 
deavors to indicate the contrasting possibility of regions of 
local government large enough to be nearly self-sufficing. 

^ MaftWe, M. R., op, cit., p. 276. 

’ Lowell, A. L., The Government of England, New York (1910), vol. ii, 

p. 294. 

® Brend, W. H., Health and the Slate, London (1917), p. 309; Fosdick, 
Raymond, op. cit, p. 51; Bennington, B, R., op. cit., pp. 275-289. 

* Cole, G. D. H,, The Future of Local Government, London (1921), p. 6. 
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Thus it can be seen that even in England two currents of 
thought are present. 

One obvious conclusion can be drawn from this brief 
survey. The system of legislative supervision over munici- 
palities which exists in the United States is by no means 
universal, nor is it anywhere else rendered the homage it has 
been rendered here. On the Continent the traditional system 
of control has been administrative rather than legislative. 
The central legislative bodies have laid down in exceedingly 
broad outline the relation which is to be maintained between 
the municipalities and the nation, but the detailed working 
out of that relationship has been left to the administration. 
To such an extent is this true that legislative supervision of 
municipalities as we are accustomed to it in the United States 
is practically unknown. In England where traditionally the 
legislature has maintained its predominance, legislative super- 
vision is slowly but surely being supplanted. Although 
originally called upon merely as a supplementary agency of 
control, the administrative authorities have had shifted to 
their shoulders greater and greater responsibility in connec- 
tion with the supervision of the local units of government 
while Parliament in its turn has tended more and more to re- 
strict the time it is willing to allot to local affairs. It is not 
putting the matter too strongly, therefore, to say that the con- 
sensus of opinion in all of the countries examined is that a 
certain degree of administrative supervision is imperative. 
The exact degree of control deemed necessary varies not only 
from country to country, but also from function to function. 

Certain services receive attention everywhere. In each of 
the countries examined, finance, police, health, destitution, 
and education are all subject to a more or less detailed 
scrutiny. In the field of Unance, municipal borrowing re- 
ceives attention everywhere, and in France and Prussia local 
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budgets are given approximately equal consideration. 
Ediication, in its turn, is deemed worthy of offidal notice to 
such an extent in each of the aforementioned countries that 
their educational systems have become almost national in 
character, and even in England the central office exerts con- 
siderable influence in this connection. No less stringent, on 
the Continent at least, is the supervision maintained over the 
local police. And although the oversight in Prussia and 
France is much greater than that found in England, the 
prevailing opinion even there seems to be that considerable 
centralized supervision is necessary. British opinion, how- 
ever, is much more emphatic on the question of healthy and 
accordingly there has been built up in this field a much more 
drastic system of control. The practice of including the 
supervision of health work among the police activities in 
both France and Prussia subjects it to still greater central 
control on the Continent. And only a shade less severe is 
the scrutiny exercised over the care of the dependent. Last 
but by no means least is the control maintained over muni- 
cipal utilities. 

In addition, there exists in France and Prussia a certain 
general oversight, exemplary of which is the power of the 
district presidents in Prussia to participate in the selection 
of the magistrate and of the prefect in France to suspend 
the mayor, or council, or both. 

Of what significance is all this for the student of state 
administrative supervision in the United States ? The mere 
fact that administrative supervision has made such headway 
in Europe suggests the possibility at any rate of a similar 
development on this side of the Atlantic. Indeed, in the 
light of the transition from legislative to administrative 
supervision in England one can hardly escape the impression 
that such a development is inevitable. Historically, as 
previous pages have already indicated, the system of state- 
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local relations in the two countries was very similar. Yet 
in England as the industrial development of the country has 
produced problems of local administration exceedingly com- 
plicated in character, and exceedingly technical of solution, 
Parliament has been forced to supplement its supervision by 
calling to its aid staffs of experts to such an extent that 
to-day the supervision of these experts frequently supplants 
rather than supplements that of Parliament. Consequently 
one cannot help wondering whether such will not be the 
inevitable course of events in the United States. In the 
pages which follow it will not be difficult for the reader, if 
he so desires, to find many indications that such will be the 
case. Indeed many of the facts there presented are difficult 
of interpretation in any other way. 

But is not such an interpretation at odds with an obvious 
tendency in American municipal life at the present time — 
the tendency toward home rule Such possibly is the case. 
Nevertheless, the struggle for home rule in the United States 
has been primarily an effort on the part of the municipalities 
to free themselves from legislative interference rather than 
from all supervision. Indeed, one of the talking points in 
the early days of the home rule fight was the contrast between 
the tutelage of the American city and the freedom of the 
Prussian municipality. Be that as it may, it must be 
acknowledged that state administrative supervision could 
very easily be pushed to the point where cities would be 
under even greater restraint than they were in the heyday of 
legislative control. 

A further fact of some significance brought out by the 
survey is the striking difference in the development, ofi 
administrative supervision in England and on the Continent. 
The emphasis in the English system of control is emphatically 
on what might be called the persuasive mechanisms of super- 
vision. The devices most commonly used are reports, in- 
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spection, advice, and grant-in-aid. Very much less fre- 
quently, although more so of recent years, do the words 
approval, review, orders, ordinances, appointment, or removal 
appear in the statutes. In France and Prussia on the other 
hand the situation is entirely reversed. Their chief depend- 
ence is placed upon the last named mechanisms. The control 
on the Continent consequently has inevitably been more 
stringent than that exercised in Great Britain. Indeed, in 
many aspects it approximates centralized administration. 

There can be little doubt that the course of development 
in the United States in the setting-up of a system of admin- 
istrative supervision will resemble that of Great Britain 
rather than that of the Continent. The same jealousy of 
their powers exists in the legislatures of the American states 
as existed in Parliament in England. The same dislike 
of a bureaucracy is characteristic of public opinion. In- 
sofar as any steps have been taken in the United States 
toward the establishment of such a system, they have been 
taken either where local administration has definitely broken 
down, or where the problems have become so complicated 
and so technical that it is impossible for airyone not an 
expert or a technician to solve them — ^the same causes, be 
it noted, which were precursors to the establishment of the 
English system. 

Thus the final conclusion to which our survey of admin- 
istrative supervision over municipalities abroad leads us is : 
first, the fact that Europe, particularly England, has 
found it necessary to maintain such a system of control is 
indicative of the probable development in the United States ; 
second, that it is exceedingly probable that the fields over 
which this supervision will develop are fairly well marked 
out by European experience; and third, that the course of 
the establishment of any such system in the United States 
will probably follow that of England much more closely 
than that of either of the 'Continental countries considered. 
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Principles of Administrative Supervision 

In the foregoing discussion reference has repeatedly been 
made to certain mechanisms or devices of control. Time 
and again the words reports, inspection, advice, grant-in-aid, 
approval, review, orders, ordinances, appointment, and re- 
moval have appeared. It might be well, consequently, to 
examine these devices with the view of discovering the pur- 
poses to which they may be put. Any such analysis, how- 
ever, must of necessity be artificial for no mechanism operates 
in a vacuum, or singly, but instead in concrete situations in 
conjunction with various and sundry other mechanisms. 
Nevertheless, artificial though such an analysis may be, it 
will, perhaps, contribute to a clearer understanding of the 
nature and potentialities of these measures of control. 

Some idea of their character, of their relation to one an- 
otlier, and to the general problem of administrative super- 
vision, may be obtained by merely placing them in the 
ascending order of their individual effectiveness. In such 
s list reports, inspection, advice, and grant-in-aid, the per- 
suasive devices, come first; approval, review, orders, ordin- 
ances, removal, appointment and substitute administration 
follow in order. 


REPORTS 

So unpretentious is the mechanism of reports that one 
hesitates to classify it as a means of supervision at all. 
Nevertheless, but little reflection is necessary to make it quite 
evident that here is the beginning of control. In many in- 
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stances the mere fact that state officers are known to be 
accumulating information for future action will in itself 
have a salutary effect upon any irregularities in local ad- 
ministration. Complete neglect of duty is less likely where 
reports are required. This negative influence, however, is 
not the only or indeed the most important potentiality in the 
requirement. In certain branches of municipal service — ^in 
education, health, charities and corrections, for example — 
it IS possible to create an esprit de corps and to this end a 
system of reports can render valuable assistance. By means 
of judicious publicity, professional pride on the part of the 
local administrators may be aroused and civic interest on the 
part of the community developed — both of which, needless 
to say, make for greater efficiency. In the field of public 
health and education comparative ratings derived from these 
reports have been used with considerable effectiveness in 
certain states and certain communities. The more import- 
ant role played by reports, however, is that enacted behind 
the scenes. The information thus collected forms a part, 
possibly the larger part, of the information which determines 
further administrative action. Strikingly illustrative of 
this are the morbidity and mortality statistics which are 
the basis of most quarantines, as well as many other import- 
ant decisions in the field of public health. 

Several variations of the device have developed. Certain 
information may be specifically required by law, in which 
case the administrative authorities act as mere automatons 
in its collection and tabulation. On the other hand, adminis- 
trative officials may be given wide discretion as to the in- 
formation to be obtained. In such situations the central 
authorities, if they are alert and sensitive, may develop the 
device to its fullest, giving all possible directions to its 
activities. But what if the administrative officials are not 
alert? Such a possibility may be provided against through 
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a combination of the variations. The reporting of certain 
information may be specified in the law, but the administra- 
tive authorities may also be given power to collect such other 
information as they desire. By means of this combination 
of variations, the collection of a modicum of information is 
made probable no matter how lacking in initiative and aggres- 
siveness the particular administrative officers may be. In 
addition, continuity of policy in connection with the character 
of the information demanded is made certain, and at the 
same time opportunity is allowed for the play of any execu- 
tive ability which the administrative officials may have. 

INSPECTION 

Closely allied to the requirement of reports is the process 
of inspection, likewise devoted (in one aspect at least) to 
the collection of information. Consequently, all the com- 
ments made above on the potentialities of reports may be 
repeated here with emphasis, for, theoretically at least, the 
device of inspection has greater possibilities than the mechan- 
ism just discussed. Through it the local authorities are no 
longer able to misrepresent existing conditions and practices 
as they have been known to do through the process of doctor- 
ing reports. Here too, however, the most important use of 
the mechanism is as a medium for collecting information on 
the basis of which future administrative action may be de- 
termined. In this particular the device is inextricably bound 
up with other principles of supervision. To such an extent 
is this the case that the student of administration must be 
careful in any attempt to cut the Gordian knot. Does the 
process of approval, for example, necessarily imply previous 
use of the mechanism of inspection? Will the system of 
grants-in-aid, if resolved into its component parts, also re- 
veal its presence? Obviously, in each case information 
must be amassed — whether through the process of reports 
or inspection does not appear. 
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The accumulation of information is not, however, the 
only purpose to which the device is devoted. In one aspect 
it appears as a medium for the dissemination of advice, in 
another as a means for the transmission of orders, in still 
another it has many of the characteristics of a police activity. 
Under these latter circumstances the enforcement of the 
law is its immediate object. The inspectors are but 
auxiliaries to the prosecuting officials. They obtain evidence 
of violations of law in the technical fields under their juris- 
diction and place it at the disposal of the proper officials 
who may or may not take action. 

At least (five variations in procedure have developed in 
connection with the use of the mechanism. As in the case 
of supervision through reports the law may specify certain 
objects of investigation and confine the attention of the 
inspectors to them. The inevitable consequence results; 
the state is unable to benefit fully from the experience of the 
bureau chiefs and department heads. 

Opposed to this practice is that which lodges full discre- 
tion in the hands of the central authorities. The effective- 
ness of this proceeding depends, of course, upon the wisdom 
of those in charge of its administration. It incurs the risk, 
moreover, if there is much of a turnover among the bureau 
chiefs, of endangering the value of the device through too 
frequent changes of the objects of inspection. Obviously, 
it is possible in this instance, as in the case of the mechanism 
heretofore discussed, to combine certain features of each 
method of procedure, and in many cases such a plan has 
been followed. To insure continuity of inspection, certain 
objectives have been singled out by law; at the same time, 
in order that full advantage may be taken of whatsoever 
executive ability the state may employ, wide discretion has 
been vested in the department heads empowering them to in- 
crease the scope of this activity whenever they see fit. 
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Two other variations of procedure remain to be con- 
sidered. In some jurisdictions, state inspection may take 
place only upon invitation of the localities; in others, the 
initiative is in the hands of the state. Needless to say, the 
effectiveness of the device is in large measure impaired by 
the restrictions imposed in the first instance. Nevertheless, 
it may be desirable to make use of the mechanism in this 
form in those services in which the principle of administra- 
tive supervison is just being introduced. Whether, apart 
from this, its use can be justified on grounds of economy is 
a moot question. The argument in its behalf runs as fol- 
lows : if the initiative is placed in the hands of the locality 
but in hands other than those of the local officials — if a few 
residents of a community, for example, can initiate an in- 
quiry by means of a petition to the state authorities — ^then it 
can safely be assumed that should anything improper be 
suspected, an investigation will be demanded. It must be 
remembered, however, that much may go on in a municipality 
without reaching the public. 

ADVICE 

More positive in its character than either of the devices 
thus far discussed is the dissemination of advice. It like- 
wise is difficult to resolve into a simple element. Indeed, it 
seems inextricably bound up with such mechanisms as in- 
spection, approval, grant-in-aid, etc. By means of it state 
officials, if they have the capacity, can assume that position 
of natural leadership which should be theirs, and for which 
there exists a strong demand in many services. The benefits 
of the mechanism incidentally need not be confined to local 
officials. The legislature and the public generally may be 
included within its range. The publicity work of the state 
administrative boards claims mention in this connection. 
Particularly effective has been the work done in the field of 
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public health, and to a lesser degree in connection with 
education, charities and corrections. The advice tendered 
legislative bodies has, for the most part, been given through 
the governor’s messages, through the general departmental 
reports, through testimony given before legislative com- 
mittees or through those informal contacts which inevitably 
develop between the administration and the legislature. In 
England, this procedure has gone a step further in the de- 
velopment of the system of provisional orders which, viewed 
from one angle at least, is nothing but a particular procedure 
by means of which the administrative authorities furnish 
advice to Parliament. 

The major use made of the device, however, is in connec- 
tion with local officials. To reach them various methods 
can be used, The simplest, perhaps, is the maintenance of 
an extensive system of correspondence, which may consist 
primarily of circulars and printed matter designed to call 
attention to particular items of law or procedure of interest 
to the profession, or may be composed entirely of answers 
to specific inquiries. It is more than likely that both types 
of correspondence will be found advantageous. Supple- 
mentary to this is the advice which is disseminated through 
the medium of inspectors. Quite frequently instruction is 
as much the object of inspection as is the acquisition of in- 
formation. Individual consideration may thus be given 
each particular case and all the variations and peculiarities 
thereof be taken fully into consideration. Elxcellent as this 
method appears to be there exist, nevertheless, certain draw- 
backs, not least of which is the fact that very few states 
maintain inspectoral staffs capable of maldng the rounds 
of the state with sufficient frequency. Consequently, in 
lieu of inspection, or complementary to it, is the practice 
(common in certain services) of requiring that all proposed 
plans or projects be submitted to the supervising officials 
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for criticism and comment. Such a procedure may without 
question be exceedingly effective. It labors, however, under 
the handicap of being applicable to very few lines of activity. 
To subject all municipal action to such a lequiiement would 
obviously do more harm than good. 

More general in compass is that variation of the mechan- 
ism which takes the form of schools of instruction or con- 
ferences in which any subject of interest to the profession 
may be treated. A distinction should possibly be drawn 
between schools and conferences. At the latter, although 
the state officials may take the opportunity to impart advice 
and information, the municipal officials are also expected 
to take part in the proceedings. At the former, a more 
formal program is attempted, and the leadership continually 
resides in the hands of state-appointed officials. Although 
the conference or school may be superficial or thorough, 
depending on the ability of the leaders, there is no doubt in 
either case that the contact on the part of the municipal 
officials with state officials and with fellow workers is an 
inspiration and stimulus which no other variation of this 
mechanism can equal. .Finally, it should be pointed out, the 
publicity referred to above affects not only the general public 
hut also local government officials. 

In connection with the mechanism of advice as in connec- 
tion with the mechanisms previously discussed three varia- 
tions in procedure are possible. The state officials may be 
left free to develop the system as they see fit; or they may 
be directed to carry out the dissemination of information and 
advice in a manner specified by law ; or they may be directed 
to talce no action except on the specific request of a munici- 
pality. 

It is Impossible to state which one of the numerous 
channels through whicli suggestions and recommendations 
are conveyed to chosen audiences is best; it is even more 
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impossible to maintain that any one of them is sufficiently 
superior to the others to warrant its exclusive use. By no 
single method can the most effective results be secured, but 
rather by a combination of all the variations suggested. Of 
the three modes of procedure by which the mechanism may 
be brought into active operation the first two, permitting as 
they do state initiation, are most likely to produce effective 
results. The curtailment of initiative in this paidicular is 
very likely to create a situation in which the very men who 
need advice will not receive it, and those who do not need it 
so much will be the ones who will obtain it. The indifferent 
and the inefficient will not, for the most part, seek such assist- 
ance. Those who will ask for aid will probably be the alert 
and the aggressive who would have obtained the information 
desired elsewhere. 


SERVICE 

Mention should be made at this point of the practice 
which has developed in a number of jurisdictions of estab- 
lishing services for the municipalities in various lines of 
activity. For example, laboratories are frequently main- 
tained in connection with state departments of health to which 
municipal health officials may send any specimens they desire 
to have analyzed. At the present moment the New York 
Crime Commission is recommending the creation of a state 
bureau of criminal identification which will be used for the 
most part by the police of the various municipalities. In a 
sense this activity may be classified as advice In the broadest 
conception of that term, and throughout the pages which 
follow it is so treated; nevertheless, such an interpretation 
of the word is sufficiently unusual to warrant special com- 
ment and explanation. 
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GEANTS-IN-AID 

A somewhat stronger pressure than mere appeal to civic 
or professional pride is present in the device of grant-in- 
aid. As has already been stated, a grant-in-aid is a con- 
tribution from the central government to a locality to aid 
in the maintenance of certain specified services. The grant 
is usually made contingent upon the maintenance of the 
service, and usually upon the existence of a certain degree 
of efficiency in its administration. In the first instance in 
which all that is being asked of the municipality is the 
establislunent of the service, the administrative authorities 
may tend to become mere automatons for the distribution 
of money. Such is less likely to be the case, however, when 
the element of efficiency enters into the situation as an 
objective either in whole or part, for, of necessity, con- 
siderable discretion must then be placed in their hands. 
Under these circumstances the mechanism is frequently much 
more effective than the mere dissemination of advice. That 
such should be the case is easily understood since the pocket 
nerve of the community is touched. Particularly is this so 
if the object sought is merely increased efficiency within the 
established services. A sliding scale with a direct correla- 
tion between the degree of efficiency maintained and the 
amount of money granted may be established. The possi- 
bility of lightening the tax burden may then be expected to 
act as a stimulus in the direction desired. It does not of 
necessity follow, however, that the desideratum will be 
attained. When the end sought is the inauguration of nesv 
services the device has the effect of aiding and abetting 
whatever sentiment there may be in the community for the 
establishment of the new service, since the cost thereof is 
decreased. This factor is frequently the all-important one. 

The possible types and variations of the principle are 
so numerous as to be beyond recording. The requirements 
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set for obtaining the grant-in-aid may be nominal to the 
degree that the system will become merely a device for the 
transfer of wealth from the richer communities to the poorer 
ones. And under certain circumstances such a transfer may 
be desirable, and in the broadest sense of the phrase adminis- 
trative supervision the most effective supervision possible. 
On the other hand, the standards set may be of such a 
character as to compel the utmost efficiency before a cent of 
the grant is transferred to the local treasuries. Between 
these extremes every conceivable variation is possible. 
Again, the grant may be so large that it could not be with- 
drawn without completely crippling the service; it may be 
so small as to be of negligible influence; or it may occupy 
any position between the extremes. It is obvious, however, 
that the standards established and demanded by the super- 
vising authorities constitute one of the important factors 
in determining the effectiveness of the device, and the pro- 
portion of the cost to be borne by the state constitutes the 
other. In a limited sense, the greater the grant the greater 
the stimulus; nevertheless, there is a point at which the 
device loses its effectiveness. If the municipalities realize 
that the grant will not be withdrawn under any conditions 
because of a disastrous effect upon the service, its value as 
a supervising device has been totally lost. 

Special attention, perhaps, ought to be given to one par- 
ticular combination of elements widely used at one time in 
educational work in England. It is popularly known as 
“ pajunent by results.” Certain criteria were set up as 
objectives, and the grants were made to the various com- 
munities in proportion to their success in reaching these 
standards. Through this system it was hoped to stimulate 
each municipality to put forth a little greater effort each year 
in order to secure a greater award, In contrast to this 
arrangement are the multitudinous bases upon which money 
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is distributed in the same field in the United States. In 
some jurisdictions grants are made on the basis of the 
school population ; in others, on the basis of pupil attendance ; 
in still others, on the basis of the number of teachers em- 
ployed ; and yet in other jurisdictions, according to the ratio 
the school tax bears to the sum total of local taxation. 
Grants are being made, moreover, for the development of 
courses in agriculture, home economics, and industrial train- 
ing; also for the stimulation of high schools, nonnal train- 
ing classes in high schools, and special classes for defectives. 
The field of education is not, of course, the only field in 
which the mechanism has been or can be used, but these few 
concrete examples will give, perhaps, some conception of the 
variety of purposes to which the device can be turned and 
the variety of bases upon which the grants may be made. 

SUBSIDIES 

So closely allied is a system of subsidies to the mechan- 
ism of grant-in-aid that one hesitates to make any distinc- 
tion, whatever. At best the line of demarcation must be 
exceedingly hazy, for the two devices shade into each other 
very gradually. The chief difference between the two 
mechanisms is that a grant-in-aid is always conditional, 
whereas a subsidy is paid to a locality as a matter of course. 
As we have already noted, the conditions established in a 
grant-in-aid may be so simple as to make the grant almost 
automatic. In such cases the grant-in-aid approaches the 
status of a subsidy. Nevertheless, the fact is that a con- 
dition is always present as a constituent element of the 
mechanism of grant-in-aid, whereas no such condition is 
present in a subsidy. An illustration may, perhaps, make 
the differentiation clearer. A state government grants the 
municipalities throughout the stale a specified sum of money 
for the introduction and maintenance of courses in home 
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economics, etc. This is clearly a grant-in-aid for the 
municipalities receive the grant, provided they meet certain 
conditions — the introduction of these courses. In another 
state, the state treasurer is directed to divide the state appro- 
priation for education among the various districts in pro- 
portion to their relative populations. No conditions what- 
ever are attached. This, consequently, may be classed only 
as a subsidy which has little or nothing to do with adminis- 
trative supervision or direction. 

APPROVAL 

Designed less as a stimulus and more as a deterrent is 
the recjuirement of approval, the primary purpose of which 
is the prevention of actions upon the part of municipalities 
detrimental to their own interests or to those of the state. 
Its action is decisive and binding. Not until a move has 
been made by the local authorities, however, does this 
mechanism come into play. Through this medium the state 
authorities merely vis§ proposals which are presented to them. 
Should the supervising officials refuse to sanction a particular 
project which has been presented to them, it is possible for 
the municipality in question to modify the plans slightly 
and submit them again, or to drop the matter entirely. 
Obviously, however, the central authorities may impose 
their will upon localities in all matters necessitated by circum- 
stances or law, for a vigorous use of the mechanism of 
approval may eliminate every possible alternative. 

Four permutations of the process can be discerned; the 
approval may be of men, or it may be of measures, and it 
may be either tacit or expressed. The term express approval 
explains itself. The sanction of the supervising official is 
given to whatsoever plan or project may be under considera- 
tion. A positive action is taken. Quite the contrary is 
true in situations which involve the tacit approval of super- 
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vising officers. This term denotes the implicit consent which 
is given to the continuance of an incumbent in office or of 
an ordinance in operation through the failure of a super- 
vising officer, empowered to remove the unfit or annul the 
unwise, to act. Such failure on the part of a supeiwising 
officer to act need not in a strict sense be construed as ap- 
proval at all within the usual connotation of that word; 
nevertheless, for want of a better term, the words tacit ap- 
proval may be employed. 

The action of approving the appointment of men to office 
receives the title confirmation under some circumstances, 
under others that of licensing. At first blush there seems 
to be little or no connection between this latter procedure 
and the mechanism of approval; nevertheless, but slight 
analysis is necessary to reveal the fact that the issuing of a 
license, whether to operate a public utility or to teach, is in 
reality equivalent to giving approval to the individual or the 
project. It should be noted, perhaps, that the approval of 
ordinances (measures of a subordinate legislative unit) is 
sometimes referred to as ratification. Further elaboration 
of the point seems unnecessary. 

Although it has been implied in our previous discussion, 
specific mention should probably be made of the fact that 
the use of this mechanism in no way necessitates the making 
of a decision once and for all ; indeed, it may be used as an 
instrument for continuous control. This is frequently the 
practice in connection with the operation of water-works 
and sewage systems where licenses are issued subject to a 
list of enumerated conditions, the violation of any one of 
which is stated to be a ground for revocation.. 

REVIEW 

Very closely allied to the device of approval is the mechan- 
ism of review. The former, however, is usually called into 
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action before any steps are talcen by the municipal authorities. 
The proposal, not the accomplished fact, is usually passed 
upon. Such is not the case with the latter, which is most 
frequently called into play by some action already taken or 
in the process of being taken. Although there is some over- 
lapping in this respect, there is considerable evidence that 
such a distinction in the use of the mechanism exists in 
practice. The scope of the device of approval viewed from 
this particular angle is consequently somewhat broader than 
that of review. A further and more important distinc- 
tion, however, differentiates the two. Whereas the action 
of state officials in the application of the mechanism of 
approval is limited in no way whatever, the action of these 
same officials in the exercise of the principle of review is 
usually confined to the task of compelling the municipal 
corporations to conform to the law. This means, in one 
sense, that the mechanism of review is narrower in its 
application than that of approval, and in another, much 
broader, for it may thus be devoted to both negative and 
positive purposes: negative in preventing illegal actions; 
positive in compelling municipal officials to take such actions 
as are prescribed by law. 

Two types of review are distinguishable by the manner 
in which cases are brought before the reviewing body or 
officer. In one instance, matters go up for consideration 
only upon the occasion of a controversy, the fact rather than 
the nature of the controversy calling the machinery of 
review into action. In the second instance, no such circum- 
stance is necessary. Instead, review takes place automatic- 
ally in accordance with the dictates of law. Such is almost 
universally the case in the field of taxation in connection 
with assessments. 
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ORDERS 

Of a somewhat different nature from the mechanisms of 
control thus far analyzed is the power of issuing orders. 
Although all of the devices discussed in the preceding pages 
have been designed to enable the supervising authorities to 
influence local officials, nevertheless, final action in all cases, 
save in those subject to the mechanism of review and under 
certain circumstances to the device of approval, lies in the 
hands of the local authorities. Such is not the case in 
connection with the power to issue orders. By means of 
this device the supervising agency is enabled to correct any 
wrong whenever and wherever discovered. The directions 
issued in this form are mandatory in character. Two dis- 
tinctions should perhaps be made: first, the distinction 
between the mechanism of review and the device we are 
discussing; second, the difference between this device and 
the power of ordinance-maldng. The differentiation 
between the process of review and that of issuing orders 
may be somewhat artificial, for in final analysis the efficacy 
of review depends upon the power of the reviewing board 
to issue orders. From one angle at least, the device of 
review is only an aspect of the meclianism of issuing orders 
in which the procedure of investigation has been worked out 
through a series of rules and regulations. Nevertheless, 
this very crystalization of the procedure in itself warrants 
consideration as an independent process. The mechanism 
of orders in contrast to review, then, is bound by no rules of 
procedure either in connection with the method of investiga- 
tion or the subject matter, but may be used as indicated above 
wherever and whenever deemed necessary. 

Less artificial, perhaps, is the line of demarcation be- 
tween the power to issue specific orders and ordinance- 
making. An order is applicable only to the instance in 
hand. No general rule for future’ conduct is established. 
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It may be that an order is merely the reiteration, in a form 
applicable to a particular situation, of principles already 
written into an ordinance. Such is frequently the case in 
connection with orders relative to the operation of water- 
work plants or sewage disposal systems. It may be that the 
order will contain an injunction nowhere to be found in 
the ordinances. It must be admitted in the latter case that, 
although no general rule of wide application is thus estab- 
lished, a tendency to act in a particular way is created 
through force of precedent. 

ORDINANCES 

It is the function of the ordinance-making power to 
establish general rules of conduct for municipal officials to 
follow. The mechanism is in fact an exercise of legislative 
power by the supervising authorities. There are, however, 
ordinances and ordinances. Two classes appear which are 
so separate and distinct that, save for the usage of the 
statutes, one would be inclined to coin distinct titles for 

them. One is a device whereby the action of government 
officials may be supervised and directed; the other, a means 
whereby the public may be controlled. The former we may 
distinguish by somewhat arbitrarily giving it the name — ' 
regulations. In this aspect the device is the consummation 
of the development we have been watching as the mechanisms 
have been presented. The power inherent in these devices 
of control has grown step by step as we have analyzed the 
potentialities of each; first, the power to require reports; 

then, the right to inspect; next, to advise; fourth, the system 
of grants-in-aid; fifth, the devices of approval and review; 
and finally, the mechanisms of orders and ordinance-making. 
The will of the state supervising officials has been substituted 
for that of the locality. 

Varied, indeed, are the possible applications of the mechan- 
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ism. The regulations may be “ organic acts” establishing 
the broad outlines of municipal departments; they may be 
measures governing the establishment of municipal institu- 
tions; or they may be mere service orders directing how 
this or that duty shall be performed. These latter are, of 
course, the most numerous and vary greatly within them- 
selves. They may fill in only the slightest details of a 
statute or they may determine the application of a law. 
Variation is also present in their internal structure. They 
may regulate matters in great detail “ even to the rising of 
workhouse paupers,” or they may be exceedingly vague and 
indefinite. To undertake a further discussion of the possible 
types of ordinances is impossible, for they are contrived 
according to the exigencies of the service. 

REMOVAL 

Removal or some similar power is obviously necessary to 
put teeth into these devices. The purpose of the mechanism 
is apparent. It is, of course, the termination of the services 
of municipal officials who prove themselves unfitted for the 
positions they occupy. The definition of unfitness varies 
from service to service. Incompetency, dishonesty, and 
immorality are the qualities which most often enter into 
the definition. Nonfeasance, misfeasance, and malfeasance 
are other terms quite often found in such descriptions. Two 
types of action are possible, suspension and permanent re- 
moval. Suspension may be used merely as a precaution 
when charges have been filed against an officer, or as a 
penalty entailing loss of pay. Permanent removal is, of 
course, more drastic. The possibility of such action is 
thought to he, and probably is, a stimulus to efficiency. 
Should action become necessary the only result achieved, be 
it noted, is negative. The undesirable official is removed 
from office, but discretion as to the type of individual who 
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shall fill the office continues to reside with the municipal 
authorities. Continued use of the power may, of course, 
lead to positive results, but the principle seems designed to 
enable the supervising authorities to prevent extreme 
deterioration in any service rather than to build up a superior 
personnel. 

APPOINTMENT 

The building-up of a superior personnel is the function 
of appointment. The selection of capable officials is its 
primary object; the retention of capable ones, its secondary; 
and the mere matter of a convenient method of filling 
positions may, in some circumstances, constitute a tertiary. 
In those cases in which the selection of capable officials is 
the object of the device, the appointments are usually of a 
permanent character. State officials are frequently given 
this power in connection with vacancies caused by removal. 
The theory under such circumstances evidently is that — in 
the case of elective officials — ^this is the most convenient way 
to fill the vacancy, in the case of appointive ones — some 
check is thus placer] upon a repetition of the situation which 
evoked the removal. The desire to retain capable officials 
in office has doubtless led to that variation of the device 
which enables a state supervisory body to reinstate any official 
who has been removed by the local authorities for insufficient 
reasons. This variation of the mechanism is used primarily 
to protect those local office holders who in the performance 
of their duties inevitably offend powerful local interests — as 
is frequently the case with the health commissioner or the 
commissioner of police. It is probably the element of con- 
venience as much as an3h;hing else, however, which has 
brought about the practice of state appointment upon the 
death or resignation of elected incumbents. 

Two characteristics should be noted in respect to these 
officers who are thus appointed by state authorities. In 
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most instances they must be residents of the locality in which 
their services are rendered, and in all cases they are supported 
by municipal funds. It is these two features which give 
these officers the characteristics of municipal officials and 
separate them from the state administration. However, if 
the devices of removal and appointment are combined, it is 
apparent that little more power would be given the super- 
vising officials if the subordinates concerned were trans- 
ferred to the ranks of the state administration itself. 

SUBSTITUTE ADMINISTRATION 

To say that municipal activities are supervised through 
the administration of those activities by the state itself seems 
paradoxical. The contradiction in terms, however, is more 
apparent than real. To empower the state authorities to take 
over the administration of a municipal service only when 
the municipal administration thereof has become exceedingly 
inefficient is obviously nothing more than a mechanism of 
supervision or control In some respects it is more drastic 
than the power of removal, for through it all power of dis- 
cretion is taken from the local authorities and placed in the 
hands of the state administrative officers. Such is also the 
case when the initiation of the procedure is conditioned upon 
the occurrence of an emergency too big for the local unit 
to handle. Situations of this character occasionally arise 
in connection with epidemics and floods. The object of 
supervision under such circumstances is not so much to sup- 
plant the local authorities as it is to supplement them. 

Whether it is paradoxical or not for the state to supervise 
municipal activities by permanently adniinistering them is, 
perhaps, a more debatable question. In the evaluation of 
the property of common carriers and the apportionment 
of the value thereof to the different taxing units, something 
of the sort is accomplished. The state is indirectly influenc- 
ing and controlling one phase of municipal taxation. 
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These, then, are the devices of administrative supervision : 
reports, inspection, advice, grant-in-aid, approval, review, 
orders, ordinances, removal, appointment, and substitute 
administration. The three first named grant the state 
authorities no mandatory power, although enabling them 
both to amass information and to assume a position of 
natural leadership. Somewhat greater pressure may be the 
result of the effective use of grants-in-aid. In the remain- 
ing mechanisms, however, the compulsory aspect applies 
with increasing force in the order in which the mechanisms 
are named. 

Two general purposes seem to permeate the entire pro- 
cess : first, the desire to stimulate the muncipalities to action ; 
second, the desire to prevent unwise action. Sometimes 
both purposes may be accomplished through the same device. 
Such is clearly the case with inspection, advice and review. 
In general, however, it can be said that subsidies, grant-in- 
aid, appointment, and permanent administration have pri- 
marily a positive end in view, whereas the remaining mechan- 
isms (approval, removal, and substitute administration) have 
essentially a negative one. 

These devices, however, as indicated above, do not usually 
operate singly but in combinations, nor do they operate in 
a vacuum but in concrete situations for the attainment of 
concrete objects. The combinations are almost as varied 
as the objects sought. A number of purposes, neverthe- 
less, are common to the supervision of practically all 
municipal services. First, perhaps, is the amassing of in- 
formation; second, a limited control over local personnel; 
third, some part in shaping plans and developments of an 
engineering nature; fourth, a share in the determination of 
certain matters of public policy; and fifth, the oversight of 
the actual administration of local activities for the purpose 
of enforcing the requirements of law. To attain these 
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objects, particular combinations of elements are likely to be 
called into play. In amassing information the mechanisms 
of reports and inspection are inevitably used, whereas in 
the control of personnel the devices of reports, inspection, 
advice, approval, orders, removal, and appointment may 
all be brought into action, depending more or less upon 
the degree of control to be maintained. Eqtially numer- 
ous are the possible elements which may enter into the 
supervision of projected construction work; reports, inspec- 
tion, advice, grant-in-aid, approval, order.s, and ordinances 
and, under extraordinary circumstances, substitute adminis- 
tration. The participation of the supervising officials in 
the determination of matters of policy may evoke the 
mechanisms of reports, advice, grant-in-aid, approval, 
orders, and ordinances. Needless to say, the last major 
objective listed above may call forth all the elements or 
mechanisms discussed. Whether all the devices referred 
to in these potential combinations will be used depends upon 
the exigency of the particular situation and the degree of 
supervision desired. Only a detailed study of the operation 
of these mechanisms under field conditions will reveal what 
other combinations can be made to effect other objectives.^ 

For a more extensive discussion of certain aspects of these principles 
of supervision see John Preston Comer, Legislative Functions of National 
Administrative Agencies, Columbia University Press (1927) ; John 
Dickinson, Administrative Justice and the Supremacy of Laiv in the 
United States, Harvard University Press (1927) ; and James Hart, The 
Ordinance Making Powers of the President of the United States, Johns 
Hopkins Press (1925). Although these books draw primarily upon Fed- 
eral practice and are concerned with the use of certain mechanisms of 
control, not of municipalities but of the body politic, nevertheless many 
of the observations contained therein are relevant to the processes of con- 
trol we have been considering. 



CHAPTER III 


Finance 

As early as 1796 Oliver Wolcott observed that, although 
the valuations made by county commissioners in Virginia 
were imdoubtedly just in respect to the relative value of the 
different parcels of land within the same county, they were 
exceedingly unjust when compared with the valuations of 
other counties. His observation, needless to say, has often 
been reiterated in later days and in other jurisdictions, 
frequently with less charity concerning the equity of the 
local valuations. 

An almost innate tendency on the part of individuals and 
communities to avoid, or at least minimize, taxes has from 
time immemorial made the maintenance of an equitable tax 
system difficult if not impossible.^ It is responsible not 
only for the complete brealedown in many jurisdictions of 
the personal property tax, but for the various evasions and 
undervaluations which have continuously beset the real estate 
tax.^ In Kentucky at the present time, for example, more 
money is actually being raised from dog licenses than from 
the personal property tax, and in various and sundry juris- 
dictions the reports of the state commissions contain lists of 

1 Seligman, E. R. A., Essays in Taxation, New York (1925), p. 19 et seq . ; 
Lutz, Harley L., Public Finance, New York C1924), p. 340 et seq. 

t Florida Tax Commission, Report 1917, p. 10 et seq.', Louisiana As- 
sessment and Taxation Report 1921, p. 22; Michigan^ Committee of In- 
quiry into Taxation, Report 1923, pp. 29-30; Missouri State Tax Com- 
mission, Fourth Biennial Report, 1923-4, p. 47; Oregon Committee on 
Tax Investigation, Report J923, p. 127; State Conference an Taxation in 
the State of New Yorh, 1921-1924, pp. 83-4; Tennessee State Board of 
Equalisation, Report 1919-20, p. 27 el seq.; State Tax Commissioner of 
West Virginia, Biennial Report 1920-22, p. vii. 
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newly discovered lands (newly discovered so far as the 
assessment rolls are concerned), painful reminders of suc- 
cessful tax evasion in days past.^ The frequency with which 
drastic changes in valuations on corporate property have been 
made by these same commissions, moreover, indicates some- 
thing of the extent to which undervaluation has been success- 
ful. = 

A further consequence of this natural attempt to avoid 
taxation has been the endeavor on the part of localities to 
escape their due share of state taxes. Since such taxes are 
apportioned among the communities on the basis of the 
property valuation therein, the obvious method of evasion 
is undervaluation. And too frequently assessors, holding 
their allegiance to their locality higher than their loyalty to 
the state, have aided and abetted the process with consequent 
inequalities and injustices.’ 

As a result of this aspect of tax evasion, attempts at 
equalization were made as early as 1S20. Generally speak- 
ing, this earlier equalization was more nominal than real; 
it partook more of the nature of a political struggle than of 
a scientific process. “ In no case was there any pretense 
at the collection of data on the basis of which an equaliza- 

* Alabama State Tax Commission, Report igi4, p. 23; The Tax Com- 
mission of lVisco7tsm, Report Jprd, pp. iS-16; State and Local Taxation, 
1910, p. 362. Indeed, almost any report of a state tax commissioner will 
reveal similar omissions which have been discovered by the state 
commission. 

’ Louismta Assessment and Taxation Report 1921, p. 22 ei seq.', State 
Conference on Taxation in the State of New York, 1921-24, p. 83 et seq.; 
Tennessee State Board of Equalisation, Report 1919-1920, p. 41 et seq.; 
The Tax Commission of Wisconsin, Report 1916, p. is et seq. Any re- 
port of a state tax commission selected at random will, in all probability, 
illustrate and substantiate the point. 

’ Idaho State Board of Equalisation, Proceedings 1923, p. 10 et seq . ; 
State Tax Comtnissioti of lozva. Report 1923, pp. 23-29; Oregon Com- 
mittee on Tax Investigation, Report 1923, p. 126 et seq.; Tennessee State 
Board of Equalisation, Report 1918, p. 26 et seq. 
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tion might have been more carefully made, and the infor- 
mation available to any of these [early boards of equaliza- 
tion] was supplied chiefly by the delegations sent in to the 
state house from the several counties to protest against the 
valuations established for the several counties.” ^ Certainly 
the members of such bodies were in no position to pass a 
scientific judgment upon the questions before them. 

In 1891 the establishment of a state tax commission in 
Indiana marked the beginning of a new era. This commis- 
sion was granted not only the power of adjusting differences 
in valuation as between the various taxing units (a power 
formerly granted state boards of equalization), but was 
also charged with the supervision of the original assessments 
made by the local assessors. Today similar commissions 
are to be found in forty states.* They have since been given, 
moreover, the additional function of evaluating the property 
of common carriers. 

State supervision has not stopped here. The stupendous 
increase in governmental expenditures which marked the 
first quarter of the twentieth century produced a tremend- 
ous popular pressure for economy.” That the increase 
in expenditures was indeed startling becomes apparent 
from even a cursory examination of the figures; in fact, 
the more cursory the examination, the more startling;^ do 
the figures appear.* No unit of government escaped. 
Federal expenditures increased from $5120,860,000 an 
igoo to $3,2144,685,000 in 1923; state expenditures in- 
creased from $182,631,000 in 1903 to $1,260,237,000 in 

* Lutz, Harley L., op. cU., p. 344. 

® Lutz, Harley L,, op. cit., p. 34 S- 

® National Industrial Conference Board, Research Report, # iJS, 
Ta.vatton and National Income, New York (1922), #156, Cost of 
Government in the United States, New York (1926). 

* Heer, Clarence, The Post War Expansion of State E.vpenditnres, New 
York (1926). 
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1922; municipal expenditures from $527,787,000 in 1904 
to $2,1115,990,000 in 1923, if only cities over 30,000 are 
taken into consideration ^ Nor was the feeling' thus produced 
rendered any less intense by the discovery that the growtfi 
in expenditures was more than exceeding the growth in 
the wealth and income of the country. The fact that the 
total tax burden of the country consumed but 6.4 per cent 
of our national income in 1912-13, whereas that of 1920-21 
consumed 14.3 per cent, and that of the calendar year 1921 
consumed 16.7 per cent seemed to justify the alarm. ^ 

As a consequence of the pressure thus engendered, state 
administrative supervision has been extended over several 
phases of municipal activity other than the mere evaluation 
of taxable property. In a number of jurisdictions state 
supervision of local accounts has been introduced for the pur- 
pose of securing greater efficiency and eliminating at least 
the grosser forms of waste. More radical by far is the con- 

1 Lutz, Harley L, op. cit., pp 56, 63, 63 ct seq.; cf. also National In- 
dustrial Conference Board, Cost of Government in the United States, 
p. 86, ■which makes the comparison both in terms of current dollars and in 
terms of dollars with the purchasing power of 1913. 


(In millions of dollars) 
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J 57 ° ' 
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* The figures on this line include only the net deficits of the postal ser- 
vice, the gross figures being excluded from the totals, 

2 National Industrial Conference Board, Taxation and National Income, 
p. 74 . 
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trol which has developed in a smaller number of states over 
municipal budgets and budget procedure. In some jurisdic- 
tions all increases beyond a statutory limitation are prohibited 
save with the consent of the supervising officials ; in others, 
all items contained in the budget are subject to this same 
approval. 

A similar increase in indebtedness accompanied the 
vast increases in expenditure. Between 1902 and 1922 the 
total indebtedness of the municipalities throughout the 
United States increased from $1,346,843,000 to $4,703,- 
332,000.^ Here too, consequently, the states have felt called 
upon to intervene. 

Thus it has come about that at present state administra- 
tive supervision of municipal finance is directed into four 
channels; taxation, accounts, budgets, and indebtedness. 

TAXATION 

The control over taxation is still the most complete. In 
its maintenance practically all the mechanisms of supervision 
heretofore discussed have been brought into play. An ex- 
tensive system of reports has been built up. In some 
states only certain specified fiscal facts, usually those called 
for on the assessment blanks, may be demanded by the state 
officials." In others, all information relative to taxation is 

1 Department of Commerce, Bureau of Census, Public Debt (192a), 
p. 10. 

2 Ala. Gen. Laws 1923, no. 172, §67 ; Ariz. Rev. Stat. 1913, §4828 ; Ark. 
Digest 1921, §9788 ; Cal. Pol. Code 1923, §§3655, 3692 ; Colo. Annot. Stat. 
1923, §§6306, S314; Conn. Gen. Stat. 1918, §1319; Ida. Comp. Slat. 1919, 
§3164; 111 . Gen. Revenue Act, §g8; Ind. Annot. Stat. 1926, §14231; Iowa 
Code 1924, §7139; Kan. Rev. Stat. igi6, chs. 79-1604; Ky. Stat. 1922, 
§4114-112; La. Acts 1916, amended 1918, no. 21 1, §10; Maine Rev. Stat. 
1916, ch. 9, §3 ; Maas. Gen, Laws, ch, 38, §6 ; Mich. Comp. Laws 1915, §4149: 
Minn. Gen. Stat. 1923, §2052; Miss. Annot. Code 1917, §7763; Mo. Rev. 
Stat. 1919, §12847; Mont. Acts 1923, ch. 3, §8; Neb. Comp. Stat. 1922, 
§ 5977 ; Nev. Rev. Laws 1912, §3; N. H. Public Laws 1926, ch. 68, §11; 
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available.^ A few concrete cases may help to give a true 
picture of the place the process occupies in the field and to 
indicate the various shades of supervision attainable through 
its operation. In Oklahoma, for example, the local authori- 
ties must transmit to the state auditor such information as is 
specified in the law. In Ohio, all fiscal transactions must be 
reported in accordance with forms prescribed by the chief 
inspector and supervisor; the inclusion of certain items in 
these forms, however, is made mandatory by law. In Maine, 
the town assessors are at the beck and call of the supervis- 
ing agency and must furnish the state officials with such 
information as they may desire at any time. Whether any 
of these requirements of law will be complied with if no 
supplementary compulsory provisions accompany them is 
problematical. Very often, conseciuently, a clause is in- 
serted in the statute making failure on the part of municipal 
officials to comply with these provisions a misdemeanor sub- 

ISI. J. Comp. Stat. Supple. 1924, §3474-2o8-37a ; N. M. Laws 1915, ch. 54, 
§9; N. Y. Cons. Laws igi8, ch. LX, §61; N. C. Cons, Stat. 1919, §7883; 
Ohio Code 1926, §5612; Okla. Comp. Stat. 1921, §9689; Ore. Laws 1920, 
§4187; S. C. Code 1922, §363; S. D. Rev. Code 1919, §6587; Tex. Rev. 
Stat. 1925, §7043; Utah Comp. Laws 1917, §S9i3: Vt. Gen. Laws 1917, 
§821; Va. Code 1924, ch. 147, §4; Wash, Corap. Stat. 1922, §11088; W. 
Va. Code 1923, ch. 29, §5 ; Wis. Stat, 1925, §68.01 ; Wyo, Comp, Stat. 
1920, §2810. 

t Ala. Gen. Laws 1923, no. 172, §67; Ariz. Rev. Stat. 1913, §4828; Ark. 
Digest 1921, §9788; Cal. Pol. Code 1923, §3692; Colo. Annot. Stat. 1923, 
§6306; 111. Gen. Revenue Act, §98; Ind. Annot. Stat. 1926, §14217 ; Ky. Stat. 
1922, §4114-112; La. Acts 1916, amended 1918, no. 211, §ro; Maine Rev. 
Stat. 1916, ch, 9, §3; Md. Code 1924, art. 81, §237; Mich. Comp. Laws 
1915, §4149: Minn, Gen. Stat. 1923, §2364; Miss. Annot. Code 1917, §7764; 
Mo. Rev. Stat. 1919, §12847; Mont. Acts 1923, ch. 3, §8; Nev. Rev. Laws 
1912, §3; N. H. Public Laws 1926, ch. 68, §11; N. M. Laws of 1921, ch. 
133) §507 ; N. Y. Cons. Laws igi8, ch. LX, §171 ; N. C. Cons. Stat. 1919, 
§7883; Ohio Code 1926, §5624-12; Ore. Laws 1920, §4187; S. C. Code 

1922, §363; S. D. Rev. Code 1919, §6587ptJtah Comp. Laws 1917, §3913; 
Va. Code 1924, ch, 147, §4; Wash. Comp. Stat. 1922, §11088; W. Va. Code 

1923, ch, 29, §5; Wis. Stat. 1923, §73.03: Wyo, Comp, Stat 1920, §2810. 
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ject to fine or imprisonment or both/ In other cases the 
state authorities are empowered to remove recalcitrant 
municipal assessors from office. This point, however, will 
be elaborated later. 

Supplementary to the information thus accumulated is 
that obtained through the process of inspection which is 
to be found in three fourths of the states/ Typical of the 
grant of power which has been made in many jurisdictions 
is that of Kansas which provides : 

That it shall be the duty of the commission, and it shall have the 
power and authority: to investigate the work and methods of 
local assessors, boards of county commissioners, and county 
boards of equalization in the assessment, equalization and taxa- 
tion of all kinds of property, by visiting the counties of the 
state. To carefully examine into all cases where evasion or vio- 
lation of the laws for assessment and taxation of property is 

1 The term “ municipal official ” in this connection is frequently used to 
include county officers, for where the municipality is required by law 
to use the assessment list reviewed and corrected by the state, no attempt 
has been made to distinguish between those states in which each munici- 
pality has its own assessor, board of review, etc., and those jurisdictions 
in which the original assessment is made subject to county direction. In 
either case the final control of the municipal assessment lists rests with 
the state administrative authorities. 

2 Ala, Geii. Laws 1923, no. 172, §§ 67, 69; Ariz. Rev. Stat. 1913, §§4826, 
4829; Ark. Digest 1921, §9789; Cal. Pol. Code 1923, §3692; Colo. Annot. 
Stat. 1923, §§6306, 6314; Conn. Acts 1925, ch, 109; 111 . Gen, Revenue Act, 
§3; Ind. Annot. Stat. 1926, §14217; Kan. Rev. Stat, 1923, §79-1401; Ky. 
Stat. 1922, §4114-112; La. Acts 1916, amended 1918, no. 211, §10; Maine 
Rev. Stat. igi6, ch. g, §10; Md. Code 1924, art. 81, §289; Mass. Gen. Laws, 
ch. 58, §i ; Mich. Comp. Laws 1915, §4147 ; Minn. Gen. Stat. 1923, §§2364, 
2365; Miss. Annot. Code 1917, §7765; Mo. Rev. Stat. 1919, §§12829, 12847; 
Mont. Acts 1923, ch. 3, §8; Neb, Comp. Stat. 1922, §5830; Nev. Rev. Laws 
1912, §3; N. H. Public Laws 1926, ch. 68, §§ii, 12; N. J. Comp. Stat. 
1910, §Sii2-37d; N. M. Laws 1913, ch. 54, §9; N. Y. Cons. Laws 
1918, ch. LX, §171 ; N. C. Cons. Stat. 1919, §7883 ; Ohio Gen. Code 1926, 
§5624-13; Ore. Laws 1920, §4187; S. C. Code 1922, §365; S. D. Rev. 
Code 1919, §6587; Utah Comp. Laws 1917, §5983; Va. Acts 1926, ch. 
147 ) §4; Wash. Comp. Stat. 1922, §11088; W. Va, Code 1923, ch. 29, §2; 
Wis. Stat. 1925, §73.03 ; Wyo. Comp. Stat. 1920, §2810. 
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alleged, complained o£, or discovered, and to ascertain wherein 
existing laws are defective, or are improperly or negligently 
administered, and to prepare and recommend measures best 
calculated to remedy the defects discovered. 

To carry out these provisions of law three principal lines 
of attack are pursued; first, the accumulation of sales data, 
etc., on the basis of which a more accurate evaluation of real 
estate may be made; second, the discovery of property which 
has been omitted from the assessment lists; “ and third, the 
detection of inequitable assessments.® 

’ Ala. Gen. Laws 1923, no. 172, §67 ; Ariz. Rev. Stat. 1913, §4826 ; Ark. 
Digest igzi, §9789; Cal. Pol. Code 1923, §3692; Colo. Annot. Stat. 1923, 
§6306; Conn. Acts 1925, ch. 109; III. Laws of 1919, p. 718, §3; Ind. Annot. 
Stat. 1926, §14217; Kan. Rev. Stat. 1923, §79-1401; Ky. Stat. 1922, §4114- 
112; La. Acts igi6, amended 1918, no. 211, §10; Maine Rev. Stat. 1916, ch. 
9, §10; Md. Code 1924, art. 81, §289; Mass. Gen. Laws, ch. 38, §t; Mich. 
Corap. Laws igiS, §4147; Minn. Gen. Stat. 1923, §2364; Miss. Annot. 
Code 1917, §7765 ; Mo. Rev. Stat. 1919, §12829; Mont. Acts 1923, ch. 3, §8 ; 

Nev. Rev, Laws 1912, §3 ; N, H. Public Laws 1926, ch. 68, §ii ; N. J. 

Comp. Stat. 1910, §sn2-37d; N. M. Laws 1915, ch. 54, §9; N. Y. Cons. 
Laws 1918, ch. LX, §171; N. C. Cons. Stat 1919, §7883, Ohio Code 

1926, §5624-13; Ore. Laws 1920, §4187; S. C. Code 1922, §365; S. D. 

Rev. Code 1919, §6587; Utah Comp. Laws 1917, §5983; Va. Acts 1926, 
ch. 147, §4; Wash. Comp, Stat. 1922, §11088; W. Va. Code 1933, ch. 39, 
§2; Wis. Stat. 1925, §73.03; Wyo. Comp Stat. 1920, §2810. 

’ Ala. Gen. Laws 1923, no. 172, §69; Ariz. Rev. Stat. 1913, §4829; Ark. 
Digest 1921, §9788; Cal. Pol. Code 1923, §3692; Colo. Annot. Stat. 1923, 
§6306 ; Conn. Acts 1925, ch. 109 ; 111 . Gen. Revenue Act, §3 ; Ind. Annot, Stat. 
1926, §14217; Kans. Rev. Stat. 1923, §79-1401; Ky. Stat. 1922, §4114-112; 
La. Acts of igi6, amended 1918, no. 211, §10; Maine Rev. Stat. 1916, ch. g, 
§10; Md. Code 1924, art. 81, §289; Mich. Comp. Laws 191$, §4149; Minn. 
Gen. Stat. 1923, §§2364, 2365; Miss. Annot, Code 1917, §7058; Mo. Rev. 
Stat. 1919, §12847; Mont. Acts 1923, ch. 3, §8; Neb. Comp. Stat. 192a, 
§5830; Nev. Rev. Laws 1912, §3; N. H. Public Laws 1926, ch. 68, §12; 
N. J. Comp. Stat. igio, §Siii-37c; N. M. Laws 19IS. ch. 54, §7; N. Y. 
Cons. Laws 191S, ch. LX, §171 ; N. C. Cons. Stat. 1919, §7883 ; Ohio Gen. 
Code 1926, §5624-13; Ore. Laws 1920, §4187; S. C. Code 1922, §365; S. D. 
Rev. Code 1919, §6587; Utah Comp. Laws 1917, §5983; Va. Acts 1926, di. 
147, §4; Wash. Comp. Stat. 1922, §11088; W. Va. Code 1923, ch. 29, §2; 
Wis. Stat. 1925, §73.03; Wyo. Comp. Stat. 1920, §2810. 

® Ala. Gen. Laws 1933, no. 172, §69; Ariz. Rev. Stat. 1913, §4829; Ark. 
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The first line of attack is followed in Missouri where the 
state tax commission endeavors to accumulate and place be- 
fore the state board of equalization such data as is necessary 
to guide the board in arriving at a fair equalization of prop- 
erty valuations between the different taxing units of the state. 
In 1923 every county in the state was visited by a representa- 
tive of the commission. 

Maps were prepared showing the character of the soil and the 
valuation placed thereon by informed citizens. In the process 
frequent consultations were held with farm bureaus and farm 
club members, local officials, real estate men, abstractors and 
others. Lists of bona fide real estate transfers were obtained 
from the offices of recorders of deeds, and loan values from 
reputable farm loan companies. Agricultural production re- 
ports were consulted. Location with reference to marketing 
centers and many other matters were taken into consideration. 
Conferences were held with assessing officers and other county 
officials. Questionaires were sent out to school district clerks, 
to county agents and farm organizations for information con- 
cerning property valuations in their own and also in adjoining 
counties. Census reports of an agricultural nature were also 
studied ; and the data filed before the commission was analyzed.’- 

Digest 1921, §9789; Cal. Pol. Code 1923, §3692; Colo. Annol. Stat. 1923, 
§§6306, 6314; Conn, Acts 1925, ch. 109; 111 . Gen. Revenue Act, §3; Ind. 
Annot. Stat. 1926, §14217 ; Kau. Rev. Stat. 1923, §79-1401 ; Ky. Slat 1922, 
§4114-112; La. Acts of 1916, amended 1918, no. 211, §10; Maine Rev. Stat 
1916, ch. 9, §10; Md. Code 1924, art 81, §289; Mich. Comp. Laws 1913, 
§4149; Minn. Gen. Stat 1923, §2364; Miss. Annot. Code 1917, §7765; Mo. 
Rev. Stat. 1919, §12847; Mont Acts of 1923, ch. 3, §8; Neb. Comp. Stat. 
1922, §5830; Nev. Rev. Laws 1912, §3 ; N. H. Public Laws 1926, ch. 68, §12; 
N. J. Comp. Stat 1910, §Siii-37c; N. M. Laws 1913, ch. 34, §7; N. Y. 
Cons. Laws 1918, ch. LX, §171; N. C. Cons. Stat. 1919, §7883; Ohio Code 
1926, §5624-13; Ore. Laws 1920, §4187; S. C. Code 1922, §365; S. D. 
Rev. Code 1919, §6387; Utah Comp. Laws 1917, §3983; Va. Acts 1926, 
ch. 147, §4; Wash. Comp. Stat. 1922, §11088; W. Va. Code 1923, ch. 
29, §2; Wis. Stat 1925, § 73-03 : Wyo. Comp. Stat. 1920, §2810. 

^Missouri State Tax Commission, Fourth Biennial Report 1^23-34, pp. 
41-2; cf. also Colorado Tax Commission, Report 1916, p. 4 ei seq. 
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A similar survey using similar methods was conducted at 
the same time in all the municipalities of the state. Thus the 
final recommendations were based upon all the information 
the commission had been able to collect. 

Illustrations of the necessity for the maintenance of a 
system of state inspection for the discovery of property 
which has been omitted from the assessment lists could be 
multiplied almost indefinitely. Louisiana, however, has 
furnished the most striking example within recent years. 
For some time preceding 1907 Louisiana had maintained a 
system of state inspection, which was abandoned in that year 
and not re-established until 1917. It is possible, conse- 
quently, to compare the three periods and thus measure in 
at least a rough fashion the effect of state administrative 
supervision of this character upon the evaluation of property. 
The facts briefly, are these. Between 1907 and 1916 the 
head of cattle reported on the assessment lists declined from 
1,036,528 to 794,445 ; the value of agricultural land slumped 
from $54,176,820 to $46,980,607; and other property with 
some few exceptions fell off accordingly. The sum total 
value of real estate held a little more than its own, the value 
thereof in 1907 being $327,987,000 and in 1916 $386,897,- 
000. Personal property, including public service corpora- 
tion assets, likewise increased a little, being valued at $175,- 
317,600 in 1907 and $208,325,000 in 1916. In 1917 some 
startling changes occurred. Real estate jumped in recorded 
value from $386,897,000 to $895,537,000; personal property 
from $208,325,000 to $512,923,000; agricultural land from 
$46,980,605 to $77,063,018. Some of this increase was 
due to a revaluation of the property, of course; a goodly 
amount of it, nevertheless, was due to the addition to the tax 
rolls of items previously omitted. For example, the total 
acreage listed for taxation in 1916 was 26,844,770; in 1917 
it was 27,912,812 acres. Thus more than one million acres 
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were added to the tax rolls at one stroke. In Caddo Parish 
alone it was found that more than 15,000 acres of land in- 
cluding 1,600 city lots with a total valuation of more than 
$1,000,000, had been omitted from the assessment lists. 
Little more need be said to justify the maintenance of this 
type of supervision.^ 

Nor is it any more difficult to discover an adequate justi- 
fication for that supervision which is directed toward the 
discovery of inequitable valuations. In this connection the 
work of the State Board of Equalization in Tennessee is 
particularly interesting. An analysis of the linancial ab- 
stracts of the state in 1919 by the chief statistician had re- 
vealed the fact that a certain very large corporation operat- 
ing a huge plant in one of the counties of east Tennessee had 
been assessed only $260,000 on its entire property. An 
investigation was immediately instituted, expert mechanical 
engineers were hired, and a revaluation undertaken. As a 
consequence, the company voluntarily filed a schedule with 
the office of the chief tax statistician revaluing its property at 
more than $4,000,000. Under the old assessment this cor- 
poration paid the state $1,430; under the new it paid $10,400, 
an increase to the state alone of $9,000 per annum, to say 
nothing of the benefits received by the county and munici- 
pality in which it is located. Equally astounding was the 
case of a large mining company with many holdings through- 
out the state. In 19118 this company was assessed at $43,- 
000; in 1920 the assessment was $2,650,000. In 19118 this 
company was paying $236 in state taxes; in 1920 it paid 
$6,890. It should be kept in mind, furthermore, that these 
figures refer only to state taxes; local taxes, of course, in- 

T- Louisiana Assessment and Taxation Commissioih Repot t igii, p. 23 
et ; cf. also Alabama State Tax Commission, Report 1914, p. 25; 
Montana State Tax Commission, First Biennial Report 1914, p. 6; Ten- 
nessee State Board of Equalisation, Report 1919-30, p. 52 et seq. 
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creased accordingly^ Illustrations might be multiplied quite 
easily, but a sufficient number have already been used to 
indicate that a system of state inspection may be quite 
effective. 

Inevitably, in the course of this supervision, the methods 
and work of the local assessors come under observation, 
necessitating in many instances further action on the part 
of the state administrative authorities. In some cases merely 
direction and advice alone seem to be called for; in others 
only exceedingly drastic action will remedy the situation. 

Four main channels for the dissemination of advice seem 
to have developed : correspondence, pamphlet and newspajrer 
publicity, personal visitations, and conferences.® In most 
states it can be assumed that the state department of finance 
or other supervising agency has maintained an extensive 
correspondence with local assessors and taxing officials on 
points of law and technicalities of procedure. Very fre- 
quently, in fact, it is the custom of supervising officials to 

1 Tennessee State Board of Equalisation, Report iqig-eo, pp. 63-4. 

sAla. Gen. Laws 1923, no. 172, §67; Ariz. Rev. Stat. 1913, §4829; Ark. 
Digest 1921, §9783; Cal. Pol. Code 1923, §3701; Colo. Annot. Stat. 1923, 
§6303; Conn, (letter from state official) ; 111 . Laws 1919, p. 718, §2; Ind. 
Annot. Stat. 1926, §14217; Kan. Rev. Stat. 1923, §79-1401 ; Ky. Stat. 1922, 
§4114-112; La. Acts 1916, amended 1918, no. 211, §10; Maine Rev. Stat, 
1916, ch. 9, §S ; Md. Code 1924, art. 81, §254; Mass. Gen. Laws, cli. 58, §i ; 
Mich. Comp. Laws 1915, §4149; Minn. Gen. Stat. 1923, §2364; Miss. 
Annot. Code, Supple. 1922, §77696; Mo. Rev. Stat. 1919, §12847; Mont. 
Acts 1923, ch. 3, §8 ; Neb. Comp. Stat. 1922, §5963 ; Nev. Rev. Laws 1912, 
§3; N. H. Public Laws 1926, ch. 68, §11; N. J. Comp. Stat. 1910, §5112- 
37d; N. M. Laws 191S, ch. S4. § 9 . 1921, ch, 133, §507; N. Y. Cons. Laws 
1918, ch. LX, §171; N. C. Cons. Stat. 1019, §7883; Ohio Code 1926, 
§3624-12; Ore. Laws 1920, §4187; S. C- Code 1922, §363; S. D. Rev. 
Code 1919, §6387; Utah Comp. Laws 1917, §3983; Vt. Gen. Laws 1917, 
§671; Va. Acts 1926, ch 147, §4; Wash. Comp. Stat. 1922, §11088; W. 
Va. Code 1923, ch. 29, §2; Wis. Stat. 1923, §73.03; Wyo. Comp. Stat. 
1920, §2810, It is very probable, however, even in those states in which 
no specific mandate relative to the dissemination of advice is to be found 
in the law, that the practice has nevertheless to some extent developed. 
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send out circular letters immediately before the date of 
assessment, reminding the local officers of their obligations 
and duties. Numerous pamphlets are also prepared and 
mailed to interested persons. The exact procedure followed 
in the use of this avenue for the dissemination of advice 
varies, of course, from jurisdiction to jurisdiction. The 
majority of these pamphlets probably deal with matters of 
law and technicalities of procedure. Their treatment is apt 
to be more comprehensive and detailed than that of the 
circular letter. 

It is equally impossible to generalize conceiming the 
methods used by the supervising authorities in the course of 
their visitations. A variation in procedure, however, which 
may well be copied by other states is recorded in a recent 
report of the Missouri Tax Commission. In those cases in 
Missouri where the local assessors have difficulty in placing 
a fair valuation upon property because of its technical 
character, the state tax commission through its engineers 
comes to their aid and assistance by making an appraisal 
thereof. Among the properties which have been thus 
appraised are shoe factories, cement plants, pipe-line proper- 
ties, electric light plants, electric transmission lines, factories 
of various kinds, local property of railroad companies, tele- 
graph and telephone companies, and lafge buildings. Thus 
the commission has been able to render valuable services to 
local assessing officials.^ 

In a number of states the practice of holding conferences 
for the dissemination of information and advice is required 
by law.* Here, likewise, several variations exist. In some 

^Missouri Tax Commission, Report 1^23-4, P- 46 - 

^ Ala. Gen. Laws 1523, no, 173, §67; Ariz. Rev, Stat. 1913, §4826; Ark. 
Digest 1921, §9788 ; Colo. Annot. Stat, 1923, §6306 ; Conn, (letter of state 
official) ; 111 . Laws 1919, p. 718, §2; Kan. Rev. Stat. 1923, §79-1401; Ky. 
Stat. 1922, §4114-112; La. Acts 1916, amended 1918, no. 211, §10; Maine 
Rev. Stat. 1916, ch. 9, §3; Minn, Gen. Stat 1923, §2364; Miss. Rev. Stat. 
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jurisdictions the conferences are more or less local; in others, 
state-wide; in still others, a combination of the two modes 
of procedure is used. Illustrative of the first is the practice 
in Georgia where twenty-two local conferences were held in 
1922. " The minutes of these meetings were digested by 

the state tax commissioner . . . [who thus] received more 
reliable information both, as to tax values and conditions in 
the counties of the state . . . than he could have received 
by personal visits to each of the 160 counties.” ^ In Colo- 
rado the state conference is favored. 

The meetings are held during the winter (in the state capital) 
before the assessment work for the year is begun, and are ex- 
cellent practical training schools for the newly elected officials. 
Committees are appointed to assist in crystallizing the judgment 
of the assessors on average values and assessment methods, and 
much information of value to the commission is thus presented. 
Papers are read by those assessors who have had unusual success 
in various parts of the work and discussion is freely indulged 
in. . . . The annual meeting has undoubtedly had a great in- 
fluence in stimulating the interest of the assessor in the problem 
of taxation, and every effort should be made to develop its use- 
fulness still further.^ 

A rather unique combination of the two modes of pro- 
cedure is to be found in Missouri. The conference is state- 
wide and meets in a central place. Certain sessions are de- 

1919, §12847: Mont. Acts 1923, ch. 3, §8; N. H. Public Laws 1926, ch. 68, 
§11 ; N. Y. Cons. Laws 1918, ch. LX, §171; Ohio Code 1926, §5624-3; 
S. C. Code 1922, §365; S. D. Rev. Code 1919, §6587 ; Vt. Gen. Laws 1917, 
§670 ; Va. Acts 1926, ch. 147, §4 ; Wash. Comp. Stat 1922, §11090 ; W. Va. 
Code 1923, ch. 29, §§2, 17; Wis. Stat. 1935, §73.03. In addition to these 
states in which the holding of such conferences is made more or less man- 
datory by law, a number of other states make use of the mechanism — 
often, however, at irregular or infrequent intervals. 

t Georgia State Tax Commissioner’s Report, 1922, p. 6. 

2 Colorado State Tax Commission, Report igi 6 , p. 51. 
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voted to a discussion of matters of general interest, and 
these are conducted very much on the Colorado plan. Other 
sessions are devoted to matters of a sectional or local con- 
cern. The convention consequently resolves itself into a 
series of group conferences of assessors from different parts 
of the state, and in these sectional conferences the problems 
peculiar to each special locality are threshed out.^ 

The mechanism of approval is brought into operation in 
the field of taxation on a very limited scale. In two states, 
Co>lorado and Massachusetts, the bond of the local assessor 
is subject to the requirement of state approval.^ In Kansas 
the removal of an assessor by the local authorities requires 
similar action.^ The reason for this provision in all prob- 
ability is the desire on the part of the legislature to protect 
local assessors from pernicious political pressure. In Ohio 
the county auditor may hire expert assistance for assessment 
purposes, but only with state approval ; ^ and in Indiana the 
appointment of all persons to vacancies in the office of tax 
assessor is subject to similar supervision.® Finally, in Illi- 
nois state approval must be obtained by the local assessors 
for the omission of any and all pieces of property claiming 
legal exemption from taxation for the first time.® 

Much more drastic than the dissemination of advice which 
may or may not be followed and much more extensively used 
than the mechanism of approval is the process of review. 
In general three modes of procedure are followed. In the 
first, the state commissions are allowed to review and equalize 
assessments merely between taxing units ; ’’ in the second, the 

* Missouri Tax Commission, Report 1023-24, pp. 41-42. 

’ Colo. Annot. Stat. 1923, §6227; Mass. Gen. Laws 1926, ch. 69, §13. 

* Kansas Rev. Stat. 1923, §79-1409. 

* Ohio Gen. Code 1926, §3448. 

® Ind. Annot. Stat. 1926, §1417, 

* 111 . Gen. Revenue Act, §148. 
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commissions are granted the further right of making adjust- 
ments between different classes of property ; ^ and in the 
third, between individuals.^ The exact powers thus granted 

Ark. Digest 1921, §9790; Cal. Pol. Code 1923, §3693: Colo. Annot. Stat, 
1923, §6324 ; Conn, Gen. Stat. 1918, §1245 (Actually the power here granted 
is almost nil ; the commission can only apply for a mandamus to have tlie 
law obeyed); Ga. Annot. Code Supple. 1922, §iit6; Idaho Comp. Stat. 
1919, §3172; III. Laws 1919, p. 718, §2; Ind. Annot. Stat. 1926, §14221 
(counties only) ; Iowa Code 1924, §7141 ; Kaus. Stat. 1923, §79-1409 ; 
Ky. Stat. 1922, §4ii4-ii6; Maine Rev. Stat. 1916, ch. 9, §4; Mich. Comp. 
Laws 191S, §4028; Minn. Gen. Stat. 1923, §2366; Miss. Annot. Code 1917, 
§7765; Mo. Rev. Stat. 1919, §12855; Mont. Acts 1923, ch. 3, §8; Neb. 
Comp. Stat. 1922, §5901 ; Nev. Rev. Laws 1912, §6 ; N. H. Public Laws 
1926, ch. 68, §11; N. J. Comp. Stat., Supple. 1924, §§3478-208-372 ; N. M. 
Laws 1915, ch. 54, §6; N. Y, Cons. Laws 1918, ch, LX, §174: N. C. Cons. 
Stat. 1919, §7887; Ohio Gen. Code 1926, §5613; Okla. Comp. Stat. 1921, 
§9689 ; Ore. Laws 1920, §4209 (While the law confers upon the commission 
the duty of supervising the system of taxation throughout the state, it 
does not give the commission the right of reassessment or any other means 
of exercising the supervisory power. Consequently no attempt is made to 
control or equalize local valuations by state authority. The state tax 
commission merely equalizes its own assessments of public service prop- 
erty and makes a hypothetical equalization of county valuations to be used 
as a basis of apportionment of state taxes to the several counties. Letter 
from state officials) ; S. C. Code 1922, §368; S. D. Rev. Code 1919, §6590; 
Utah Comp. Laws 1917, §5923; Wash. Comp. Stat. 1922, §11232; Wis. 
Stat. 1925, §70.64; Wyo. Comp. Stat. 1920, §2810. 

t Ala. Gen. Laws 1923, no. 172, §70; Ariz. Rev. Stat. 1913, §§4829, 4834; 
Ark. Digest 1921, §9790; Cal. Pol. Code 1923, §3693; Colo. Annot. Stat. 

1923, §6324; Ga. Annot. Code, Supple. 1922, §1116; Idaho Comp. Stat. 1919, 
§3171 ; 111 . Laws 1919, p. 718, §19; Ind. Annot, Stat. 1926, §14221 ; Iowa Code 

1924, §7141; Kan. Rev. Stat. 1922, §79-1409: Ky. Stat. 1922, §4114-118; 
La. Acts 1916, amend«l 191S, no. 211, §15; Mich. Corap. Laws 1915, §4151 ; 
Minn. Gen. Stat. 1923, §2366; Miss. Annot. Code 1917, §7765: Mo. Rev. 
Stat. 1919, §12855; Mont. Acts 1923, ch. 3, §8; Neb. Cbmp. Stat. 1922, 
§5901; Nev. Rev. Laws 1912, §6; N. J. Comp. Stat., Supple. 1924, §3478- 
308-37a; N. M. Laws 1915, ch. 54, §6; N. C. Cons. Stat. 1919, §7889; 
Ohio Gen. Code 1926, §5613; Okla. Corap. Stat. 1921, §9689; S. C. Code 
1922, §368; S. D. Rev. Code 1919, §6590; Utah Comp, Laws 1917, §5985; 
Wash. Comp. Stat. 1922, §11222; Wis. Stat, 1925, §70.64; Wyo. Comp. 
Stat. 1920, §2810. 

* Ala. Gen. Laws 1923, no, 172, §68; Ariz. Rev, Stat. 1913, §4829: Ark. 
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may, perhaps, best be seen in the laws themselves. Typical 
of the statutory grant in the first group of states is the pro- 
vision in Arkansas to the effect that : 

The tax commission shall have the power to raise or lower 
the values in any county or any subdivision of any county in the 
state.’- 

In Mississippi the board of supervisors of each county 
must transmit to the state tax commission by September 
1st of each year two copies of the recapitulation of their 
assessment, on fonns prescribe by the tax commission. The 
actioir thereon is outlined in the law and is more or less the 
usual procedure in states falling into the second category ; 

The state tax commission shall examine such forms and within 
thirty days after the receipt of the recapitulations from all coun- 
ties, the chairman of the state tax commission shall send by mail 
to the board of supervisors instructions in accordance with the 
provisions of chapter 98 of the laws of 1916 as to what per- 
centage shall be added to or taken from the assessments of 
the various classes of property on the roll or rolls in order 
to establish an equitable assessment throughout the state.“ 

The broader scope of power granted the administrative 
agencies in the third group of states finds full expression in 
the provision in Kansas which declares that : 

The tax commission shall constitute a state board of equaliza- 

Digest 1921, §9790; Colo. Annot. Code 1923, §§6306, 6343; Ind. Annot 
Stat 1926, §14229; Kan. Rev. Stat. 1923, §79-1409; Ky. Stat. 1922, §4128- 
23; La. Acts 1916, amended 1918, no. 211, §16; Mich. Comp. Laws igiSj 
§4151; Minn. Gen. Stat. 1923, §2366; Mont. Act.s 1923, ch. 3, §8; N. J. 
Comp. Stat., Supple. 1924, §3475-208; N. M. La-ws 1915, ch. 54, §5; N. C. 
Cons. Stat. 1919, §7889; Ohio Code 1926, §5610; S. C. Code 1922, §368; 
S. D. Rev. Code 1919, §6735 ; Utah Comp. Laws 1917, §5926; Wash. Comp. 
Stat. 1922, §11088; Wyo. Comp. Stat. 1920, §2810. 

1 Ark. Digest 1921, §9790. 

® Miss. Laws 1920, ch. 323, §g. 
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tion and shall equalize the valuation and assessment of property 
throughout the state ; and shall have power to equalize the 
assessments of all property in the state between persons, firms or 
corporations of the same assessment district, between cities and 
townships of the same county, and between different counties 
of the state, and the property assessed by the commission in the 
first instance. Whenever the valuation of any taxing district 
whether it be county, township, city, school district or other- 
wise, is changed by the state board of equalization, the officers of 
such taxing districts who have authority to levy taxes are re- 
quired to use the valuations so fixed by the state board as a 
basis for making their levies for all purposes,'- 

The question should be raised at this point, just how much 
supervision is exercised under the provisions of these various 
statutes ? It must be admitted that, in those states in which 
the power of review is confined to the equalization of the 
aggregate valuations of the various counties, the supervision 
thus maintained is limited. Indeed, it amounts to little more 
than a check on any attempt on the part of a municipality to 
evade its just share of state taxes. And even where the state 
supervising agency may equalize aggregate valuations be- 
tw'een units within the various counties, the added power 
merely enables the state to see to it that no municipality 
escapes its due share of the county tax. In those states, 
however, in which the administrative authorities are per- 
mitted to make adjustments between the various classes of 
property, the scope of the control thus exercised is consider- 
ably extended, for not only does it become possible for the 
state officials to see to it that no class or type of property 
escapes its due portion of state taxation, but, since their 
action is binding for local assessment purposes as well, it be- 
comes impossible for any class of property to escape its due 
share of municipal taxation. The jurisdictions which per- 


> Kans. Rev. Stat. 1923, §11304. 
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tnit the state boards to adjudicate between individual pieces 
of property grant them all the power of control contained in 
the mechanism. 

The necessity for some such supervision becomes apparent 
from even a cursory perusal of the tax commission reports. 
An investigation of property valuations throughout the state 
of West Virginia, for example, revealed the fact that in 
some localities property was assessed at approximately 23 
per cent of its real value, whereas in others it was assessed 
as high as 87 per cent.^ A similar investigation in Indiana 
disclosed an almost identical situation. In at least three 
counties the average assessments were 25 per cent or even 
less of the true value, whereas in three other counties the 
assessments averaged over 75 per cent. Certain localities in 
both states, consequently, were paying three times as much 
of the state tax in proportion to the value of their property 
as were certain other localities. iSimilar discrepancies would 
probably develop in every state in the Union were the local 
assessing officers subject to no control. 

Not only are glaring inequalities between different units 
of government thus revealed, but equally gross are the dis- 
criminations between various classes of property which cO;me 
to light. The investigation in Indiana referred to above 
also brought out the fact that in one case property was being 
assessed at but 14.7 per cent of its true value, whereas in 
another case the assessments ran as high as 146 per cent of 
the value of the property; this is but another way of saying 
that one group of tax payers paid ten times as much taxes 
in proportion to the value of their property as did another 
group having its money invested in a different class of prop- 
erty. It was also shown in this same report that the high 
assessments as a rule were on the smaller properties ; in fact, 

1 West Virginia State Tax Commissioner, Report igso-es, p. 6; cf. also 
National Institute of Public AdrainistraUnn rmn 
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there seemed to be an inverse ratio between the value of 
the property and the rate of valuation thereof.’- 

Glimpses of the mechanism of review in operation may 
be caught from the tax commissions’ reports. So numerous 
are the variations in the details of procedure, however, that 
one hesitates to describe the practice in any one state lest the 
impression be created that the procedure thus described is 
universal or even general. Nevertheless, only through the 
medium of specific illustrations is it possible to give a sense 
of the operating mechanism.^ The procedure in Kansas, 
which is outlined rather realistically in a letter of instruc- 
tions to county clerks, is as nearly typical as it is possible to 
find and may consequently serve as an example. 

On Wednesday, July 13, 1921, at nine o’clock a. m., the mem- 
bers of the tax commission will organize as the state board of 
equalization in order to equalize for the year 1921 the assessment 
of all property in the state. . . . All county officers and all 
citizens of the respective counties who may desire to present 
to the board requests or petitions concerning the state equaliza- 
tion of 1921 may do so on the days hereinafter assigned for 
hearing. . . . The counties coming on the respective days will 
be heard in order of their appearance. As the time of the 
board will be limited, it is suggested that the county officers and 
all others having business or other matters to present shall come 
prepared to make their showing as briefly as possible, and that 
they come with all facts and figures reduced to writing as near 
as may be, which they intend to submit in support of their side 
of any question at issue. Appeals from a county will be as- 

1 Indiana Tax Commission, Neport jgi6, p. vi. 

2 Three distinct variations in the method hy -which the machinery of 
review is set in action have been developed. In Micliigan the protest of 
a local unit of government is necessary to cail items up for review; in 
New Jersey the complaint of an individual or corporation is requisite; 
elsewhere the assessment rolls go up to the state commission for scrutiny 
and revision automatically. 
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signed for hearing on one or other of the days named for the 
hearing of such county. The county clerks are expected to 
arrange with the appellants from their respective counties for a 
hearing of appeals on one or other of the days designated for 
the appearance of the county authoi'ities.^ 

Among the appeals before the commission at this par- 
ticular hearing was one from J. R. Brown of Mound City 
protesting the action of the county board of equalization of 
Cherokee County. The record is interesting. 

L\ 

On March i, 1920, the applicant was the owner of lots i, 2 
and 3, block i, Manns addition to Baxter Springs, Kansas, 
which property was assessed by the deputy assessor at $450 and 
equalized by the county and state boards of equalization in ses- 
sion in 1920 at the sum of $445. The applicant also owned lots 
12, 13, and 14, block i, in the same addition to Baxter Springs, 
which were assessed by the deputy assessor for the lots at $600, 
and improvements thereon |i,400, in all $2,000. In the equali- 
zation of said assessments made by the county and state boards 
in 1920 the assessment as made was for the lots $660 and for 
the improvements $1,300, making $1,960 as the equalized assess- 
ment of the property for the year 1920. The applicant, con- 
sidering the property to have been equalized in 1920 at more 
than it was worth on March i, 1920, appeared before the county 
board of equalization in said county at its session for equaliz- 
ing purposes in 1921, and the county assessor sitting jointly with 
the board, for the purpose of showing tlrat the property was 
assessed in 1920 at more than it was worth on March i, 1920. 
The said authorities refused to entertain his proposition, and 
hence the appeal to the state board. At the hearing the appel- 
lant did not appear in person, but submitted his proposition upon 
documentary evidence. The appeal was not opposed by the 
county authorities. When the appeal was heard other appeals 
of like character were also heard, and with respect to these ap- 
peals there was documentary evidence in the form of affidavits 

iKmsas Tax Conmksian, Report ipzosz, p. 119. 
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by witnesses shown to have expert knowledge of the value of 
real estate in Baxter Springs in 1920. After considering all the 
evidence introduced and other information available, the conclu- 
sion is that the appeal should be sustained because it is held that 
the property was assessed in 1920 at more than it was then 
worth, and there is a statute that authorizes in such cases a 
reduction of the assessment as the tax basis for the ensuing 
tax year to what the property was actually worth on March 
I, 1920, when the property was last assessed. It is considered 
that the assessment for the year 1921 as equalized by this 
board should be as follows : Lots i, 2 and 3, block i, Mauns addi- 
tion, $445 ; Lots 12, 13 and 14, block i, same addition, exclusive 
of improvements, $660, the improvements $880, thus making the 
equalized assessment of both properties as above indicated to 
amount to $1,905 which is held to have been the worth of the two 
properties on March i, 1920. As the property was equalized in 
1920 at $2,405 and as the same amount appears on the assess- 
ment and tax rolls for 1921, the reduction made by this equali- 
zation from the equalization made is $500. It is, therefore, 
by the state hoard of equalization this 15th day of July, 1921, 
ordered; that the county clerk of the county of Cherokee be 
and hereby is directed to change the assessed value of the said 
two properties for the year 1921 upon the assessment and tax 
rolls of the county as above set forth.^ 

These illustrations, however, typify merely one mode of 
procedure. Action relative to the equalization of values 
between various classes of property may be taken — ^in fact, 
frequently is taken — on the basis of the abstracts presented 
by the county assessors and data collected by the state in- 
spectors rather than upon individual complaint, A careful 
study of the information thus presented reveals at least the 
grosser inequalities. Something is obviously wrong, for 
example, if Ford cars of the same vintage are assessed at 
$50 in one jurisdiction and $350 in another. Which valua- 


I Kansas Tax Commission, Report 1^20-22, p. 131. 
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tion is correct may be a moot question, but that the value 
should be roughly the same in both jurisdictions may be 
taken for granted. Consequently, it is not unusual to see 
resolutions rectifying these inequities on the pages of re- 
ports of proceedings of boards of equalization. In the 
Report of the Proceedings of the Board of Equalization of 
Idaho for for example, the following motions appear : 

Moved, seconded and carried that the valuation of business 
lots for the year 1923, as shown by the abstracts of the respec- 
tive counties, be increased as follows, to wit : Ada county, 2 per 
cent; Bannock county, 5 per cent; Bear Lake county, 10 per 
cent; Blaine county, 10 per cent; Fremont county, 5 per cent; 
Gooding county, 10 per cent; Jefferson county, 5 per cent; 
Latah county, 5 per cent ; Lewis county, 10 per cent ; Madison 
county, 10 per cent; Shoshone county, 5 per cent. 

Moved, seconded and unanimously carried tliat the valuation 
of business lots in Canyon county, as shown by the abstract for 
the year 1923, be decreased 5 per cent. 

Moved, and seconded, that the valuation of business lots in the 
other counties in the state, as shown by the abstracts for 1923, 
be approved as reported. Motion carried.^ 

1 Proceedings of the Board of Equalisation of Idaho 1923, p. 10. 
It is imiwssible, of course, to fathom the processes of thought which lead 
the boards of equalization to tliese decisions. In all probability, in the 
overwhelming majority of cases tlie motivating force is the desire for 
fair play. And yet considerable evidence may be amassed to indicate that 
such is not always the fact. At a recent conference on taxation in the 
state of New York, a former tax commissioner frankly stated that very 
frequently in the case of his commission other forces and influences had 
been the dominating ones, “ During the time that I was a member of the 
state tax commission, and so ex officio a member of the state board 
of equalization,” he said, “I never signed an equalization table; and I 
am frank, because I made no matter of it at the time — that I did not 
believe that the equalization table that was finally voted for by the ma- 
jority of the members of the state board of equalization was a true and 
accurate table. Some members of the state board of equalization, like 
members of the hoards of supervisors, have a weaknes.s for their friends 
at home, notwithstanding the fact that we had established a bureau 
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Closely allied to the control thus established is that main- 
tained through the mechanism of administrative orders. 
These orders should be distinguished from those issued by 
state boards of equalization sitting as reviewing bodies, for 
they are subject to no such rigorous rules of procedure as 
are these latter, nor, indeed, need they be so confined in the 
scope of their objectives. In fact, in three states the super- 
vising officials are empowered to issue orders to the local 
assessors on all matters generally related' to the duties of 
their office. “ Whenever it appears to the commission,” 
nms the law of Massachusetts, “ that the projrerty or any part 
thereof in any town is not valued for taxation in accord- 
ance with law, and that such failure 10 comply with the law 
is the result of inadequate methods in keeping the records of 
valuation or ownership of property, or is due to failure on 
the part of its assessors or any of them properly to examine 
the records of registry of deeds and probate court, or to make 
use of the information required to be furnished to assessors 
by the commissioner, he shall forthwith direct said assessors 
to adopt such methods of keeping their records or to make 
such examination of the records of the registry of deeds and 
probate courts, or to make use of the information that he 
has furnished them, as he deems necessary.” 

For the most part, the use of the mechanism has been 

oi local assessments and equalization in the state tax department charged 
witli the duty of getting the information that we required in order to 
act intelligently on state equalization. So somewhat regardless of the 
information that was brought in, some of the members of the state board 
given to the weakness, that very human weakness, I admit — of thinking 
of their friends at home — would suggest rales for their counties for 
which I individually could see no justification, in the light of the in- 
formation gathered by the local assessment bureau of the state tax 
department. For that reason I never signed an equalization table while 
I was a member of the state board of equalization.” State Conference 
on Ta.vation in the State of New York igst-s.f, pp. 83-4. 

I Colo. Annot. Stat. 1923, §6306 ; Mass. Gen. Laws, ch. 58, §4 ; Ohio Gen. 



STATE SUPERVISION' OVER CITIES 


84 

confined to the reassessment of property.^ But even in this 
limited form the power of supervision thus given to the state 
officials is sweeping. Indeed, it enables them to adjust any 
and all inequalities in valuation between different classes of 
property and between individual pieces. In some respects 
the grant of authority thus bestowed is broader than that 
contained in the mechanism of review, for no limitations 
whatever are placed upon the time of taking such action or 
the procedure in connection therewith. In certain cases, as 
we have already discovered, this is not true of the former 
mechanism. 

Illustrative of the law upon this point and also of the pro- 
cedure which may be followed is the detailed provision to be 
found in the code of Kansas. 

Whenever upon complaint made to the tax commission by the 
county assessor or by any deputy assessor, or by the board of 
county commissioners of any county and a summary hearing in 
that behalf had, it shall be made to appear satisfactorily to the 

I Ala. Gen. Laws 1933, no. 172, §71; Arii. Rev. Stat. 1913, §4829; Ark. 
Digest igai, §9790; 111 . Laws 1919, p. 718, §3; Kan. Rev. Stat. 1923, §79- 
1404; Ky. Stat. 1922, §4128-23; La. Acts of 1916, amended ipi8, no. 211, 
§10; Maine Laws 1917, ch. 25; Md. Code 1924, art. 81, §250; Mich. Comp. 
Laws 191S, §4151; Minn. Gen. Stat. 1923, §2365; Miss. Annot. Code 1917, 
§7762; Mo. Rev. Stat, 1919, §12848; Mont. Acts 1923, ch. 3, §10; Neb. 
Comp. Stat. 1922, §5830; Nev. Rev. Laws 1912, §3; N. H. Public Laws, 
1926, ch. 68, §12; N. J. Comp. Stat, Supple. 1924, §3474-208; N. M. Laws 
191S, ch. 54, §8; N. Y. Cons. Laws igi8, ch. LX, §i73a (1) ; N. C. Cons. 
Stat. 1919, §7883 ; Ohio Gen. Code 1926, §5624-4 (2) ; S. C. Code 1932, 
§365; S. D. Rev. Code 1919, §6587; Vt. Gen. Laws 1917, §843; Wash, 
Session Laws 1925, ch, 18, §5; W. Va. Annot. Code 1923, ch. 29, §12; 
Wis. Stat. 1923, §70.64. 

(r) In New York the state administrative officials are compelled to 
apply, to a court for such order. " In practice this remedy has never 
been successfully invoked. As related to assessment of individual par- 
cels of real property, the action of the local assessor is finally subject to 
review by the court on certiorari.” (letter from state official). 

(2) The tax commission is empowered by this action to revise the 
lists of exempted property. 
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commission that the assessment of property in any assessment 
district in such county is not in substantial compliance with law, 
and that the interest of the public will be promoted by a re- 
assessment of such property, said commission shall have author- 
ity in its discretion, to order a reassessment of all or any part 
of the taxable property in such district to be made by one or 
more persons, to be appointed by the commission for that pur- 
pose, the expense of any such reassessment to be borne by the 
county in which is situated the district to be reassessed; Pro- 
vided, That the commission may, upon its own motion, order any 
such reassessment if it shall clearly appear that the public will 
be benefitted thereby. Due notice of the time and place fixed 
for a hearing upon any complaint made as aforesaid shall be 
mailed, at least eight days before the time fixed for the hearing, 
to the city clerk if the taxing district be a city, and if it be a 
township then to the township clerk. The person or persons so 
appointed to make such reassessment shall qualify without delay 
by severally taking and subscribing an oath or affirmation to 
support the constitution of the United States and the constitu- 
tion of the state of Kansas, and to faithfully perform the duties 
imposed by any such order of reassessment to the best of their 
ability, and shall file the same with the tax commission. Any 
person or persons so appointed to reassess any district shall have 
all the power and authority given by law to deputy assessors, 
and shall perform all the duties and be subject to all restrictions 
and penalties imposed by law upon deputy assessors. They shall 
have access to all public records and files which may be needful 
or serviceable in the performance of the duty imposed, and white 
engaged in such duty shall be entitled to have the custody and 
possession of the assessment roll containing the original assess- 
ment in such district and all property and other statements and 
memoranda relative thereto. A blank assessment roll and all 
property statements and other blank forms needful for the 
purpose of such reassessment shall he furnished by the county 
clerk, at the expense of the county. Any such reassessment 
shall, when completed, be treated exactly as an original assess- 
ment and be subject to equalization by the county board and to 
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such appeals from the action of any officer having to do with 
said assessments as are now provided by law in the case of 
original assessments^ 

O f a somewhat different character is the supervision main- 
tained in a number of jurisdictions through the power of 
enacting ordinances'. In a number of states this grant of 
authority is confined merely to prescribing the set-up of 
books, forms of reports and so forth ; ' in others it is all- 
inclusive.^ Typical of the statutes enabling the state 

* Kansas Rev. Stat, rpaj, §79-l4i3- 

’Ala. Gen. Laws 1923, no. 173, §69; Ariz. Rev. Stat. 1913, §4826; Ark. 
Digest 1921, §9788; Cal. Pol. Code 1923, §3692; Colo. Annot. Stat. 1923, 
§6306; Conn. Gen. Stat. 1918, §1319; 111. Gen. Revenue Act, §85; Ind. Annot. 
Stat. 1926, §14217; Iowa Code 1924, §7119; Kan. Rev. Stat. 1923, §79-1401 ; 
Ky. Stat. 1923, §4ii4-ii2; La. Acts 1916, amended 1918, no. 211, §10; 
Md, Code 1924, art. 81, §249; Mass. Gen. Laws, ch. 58, §1; Mich. Comp. 
Laws 191S, §4149; Minn. Gen. Stat. 1923, §2364; Miss. Annot. Code 1917, 
§776961 Mo. Rev. Stat. 1919, §12847; Mont. Acts 1923, ch. 3, §8; 
Neb. Comp. Stat. 1923, §5829; Nev. Rev. Laws 1912, §3; N. H. Public 
Laws 1926, ch. 68, §11; N. J. Comp. Stat. 1910, §5104-22; N. M. Laws 
191S, ch. S4i §9: N. Y. Cons. Laws 1918, ch. LX, §171; N. C. Cons, Stat. 
1919, §7883; Ohio Gen. Code 1926, §5623; Ore. Laws 1920, §4187 (i) ; 
S. C. Code 1922, §343; S, D. Rev. Code 1919, §6587; Utah Comp. Laws 
1917, §§5879, 5909; Vt. Gen, Laws 1917, §676; Va. Acts 1926, ch. 147, 
§4; Wash. Comp. Stat. 1922, §11088; W. Va. Annot. Code 1933, ch. 39, 
§2; Wis. Stat. 1935, §70.05, 

(i) "The tax commission may also prescribe forms used in assess- 
ment and taxation but no power has been delegated to it to compel the 
adoption of such prescribed forms.” (letter from state official). 

“Ala. Gen. Laws 1923, no, 173, §69; Ariz. Rev. Stat. 1913, §4827; Ark. 
Digest 1931, §9788; Cal. Pol. Code 1923, §3692; Colo. Annot. Stat. 1923, 
§6306; Idaho Comp. Stat. 1919, §3167 (i) ; 111. Laws 1919, p. 718, §2; 
Kan. Rev. Stat. 1923, §79-1401; La. Acts 1916, amended 1918, no. 21 1, 
§10; Md. Code 1924, art. 81, §249; Mont. Acts 1923, ch. 3, §8; Nev. 
Rev. Laws 1912, §3; N. H. Public Laws 1926, ch. 68, §11; N. M. Laws 
1921, ch. 133, §507; N. Y. Cons. Laws 1918, ch, LX, §171: Ohio Gen. 
Code 1926, §5624; Ore. Laws 1920, §4187; S. C. Code 1922, §365; Utah 
Comp. Laws 1917, §5983; Wash. Session Laws 1925, ch. 18, §5. 

(i) The rules enacted by the Idaho board must be confined to the 
process of equalization ratlter than inclusive of the whole scope of 
tax activity. 
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agencies to make use of the mechanism for the control of 
records and reports is that of Illinois which specifically 
empowers the state tax commissioner to “ prescribe or 
approve the forms of blanks for schedule returns, reports, 
complaints, notices and other documents, files and records 
authorized or required by the provisions of law relating to 
the assessment of property, or by any rule and regulation 
of the commission.” A later paragraph in the Illinois 
code empowers the tax commission “ to prescribe rules and 
regrrlations for local assessment officers relative to the assess- 
ment of property for taxation, which general rules and 
regulations shall be binding upon all local assessment officers 
and shall be obeyed by them respectively until reversed, 
annulled or modified by a court of competent jurisdiction.” * 

It is, of course, difficult to discover the actual procedure 
followed by the state supervising authorities in the enact- 
ment of these ordinances. The method probably varies from 
state to state and from ordinance to ordinance. The more 
technical and detailed ordinances are presumably drawn up by 
the technical men in the employ of the tax commission, and 
upon their recommendation adopted by the commission or 
board of equalization. Those of a more general character 
may possibly be the product of the tax commission's delibera- 
tions with or without the aid of specialists. 

The control which the state tax commissions exercise 
over the tax system through the mechanism of state appoint- 
ment is surprisingly small, particularly so in view of the 
widespread dissatisfaction with our present system of locally 
elected tax assessors and other local tax officials.'* To it, with 
its short terms and political intrigues, more than to any other 

^ Illinois Laws igip, p. 719. 

Ibid. 

® Del. Rev. Code 1913, §1104; La. Act 331, 1920; Md. Code 1924, art. 81, 
§250; S. C. Code 1932, §433; W. Va. Code 1923, ch. 29, §95. 
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single factor, the shortcomings of our tax administration 
have been justly attributed. The inevitable result of a 
system of locally elected assessors has been evasion and 
juggling. The office is not of sufficient importance nor is 
the pay attached to it sufficiently large to draw men of high 
caliber. “ Not infrequently the place is given to someone 
simply because he needs it, or because he will do the work 
for less than anybody else, or because he will be an easy 
mark for influential tax dodgers. Men of this type soon 
discover that the surest way to remain long in office is to be 
easy and accommodating, and above all to keep the assess- 
ment of their district down to the lowest possible point.” ^ 

The number of variations in the degree of control thus 
exercised almost equals the number of jurisdictions making 
use of the process. In some states the mechanism is used 
in connection with assessing officials, in others in connection 
with boards of review. In South Carolina the valuation and 
assessment of property for taxation devolves upon township 
boards of assessors, and special boards of assessors for cities 
and towns. These are appointed every two years by the 
governor upon the recommendation of the majority of mem- 
bers of the general assembly from the respective counties. 
The county auditor who is also the chief supervising assess- 
ment official for the counties is appointed in a similar manner. 
In Maryland a supervisor of taxes for each county is 
appointed by the tax commission from a list of fiive names 
nominated by the county commissioners or, in the case of 
Baltimore, by the mayor of the city, Should any munici- 
pality in Delaware fail to elect a local assessor or should 
a vacancy occur for any other reason, the governor is 
empowered to fill the vacant office. In West Virginia the 
board of public works is empowered tO' select all local 

^Report of State Board of Taxation, lozva 1^13, pp. 28-9; cf. also 
State Conference on Taxation in the State of New York, IQ31-24, pp, 
83 ' 4 - 
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boards of review. The process in Louisiana is somewhat 
more complicated. The police jury in each parish elects two 
citizens resident in the parish to the parish board of equaliza- 
tion ; the third member, however, is selected by the state tax 
commission. Should any police jury fail or refuse to select 
the two members of the board referred to, the governor is 
then empowered and directed to malce the necessary appoint- 
ments. Thus it appears that the number of variations in 
procedure actually does equal the number of jurisdictions 
making use of the mechanism. Needless to say, in those 
jurisdictions in which the state authorities have been granted 
the right to order the re-assessment of local property the new 
appraisers are state-appointed. 

The mechanism of state administrative removal is em- 
ployed in only eight jurisdictions in even the slightest de- 
gree.^ The governor of Colorado may, upon charges by the 
tax commission after a hearing, remove any local assessor 
from office if convinced that the assessor has wilfully omitted 
to assess taxable property, or failed to assess it at its true 
value. Similar powers appear to have been granted to ad- 
ministrative officials in Indiana and Nebraska. In Mary- 
land, this power is confined in its operation to the supervisors 
of assessors ; in South Carolina, to the county auditors ; and 
in Vermont, to boards of appraisers appointed by the 
commissioners of taxes in appeal cases. No limitation 
whatever has been placed upon the authority of the governor 
in Minnesota, who is empowered to suspend or remove from 
office any official charged with financial duties when it has 
been made to appear to him that such official is guilty of 
malfeasance in the performance of his public duties. 

Whether the task imposed upon state administrative ofE- 

Colo. Annot. Stat. 1923, §6346; Ind. Annot. Stat. 1926, §14174; Md. 
Code 1924, art 81, §250 ; Minn. Gen. Stat. 1933, §6954 ; Neb. Comp. Stat. 
1922, §5925; S. C. Code 1932, §434; Vt. Gen. Laws 1917, §843; W. Va. 
Annot. Code 1923, ch, 29, §95. 
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cials of evaluating the property of common carriers and other 
corporations doing business in various portions of a state, 
and of apportioning the value thereof among the various 
units of government for local taxation, should be classed 
as administrative supervision, is perhaps debatable ; neverthe- 
less, passing mention of the procedure may at least be made.’' 

Thus it appears that in a number of states the degree of 
control by the state administrative authorities over the 
assessment of municipal taxes is practically nil." In others 
it is con-fined to the task of making sure that each munici- 
pality bears its fair burden of the state and county tax.® 
In still others, state boards of review or similar bodies may 
actually make adjustments in the municipal assessment lists 
in that they are empowered to equalize values between 
different classes of property throughout the state both 
within and without the municipal taxing unils.^ It is 

' Ala. Gen. Laws 1923, no. 172 ; Ariz. Rev. Stat. 1913, §4829 ; Ark. Digest 
1931, §9880 : Cal Pol, Code 1923, §3664 ; Colo. Annot. Stat. 1923, §6339 ; Ga. 
Annot. Code 1917, §1023; Idaho Comp. Stat, 1919, §3i79; HI- Laws 1919, 
p. 718, §2; Ind. Annot, Stat 1926, §14131; Iowa Code 1924, §§7038, 7085; 
Kan. Rev. Stat. 1923, §§79-6oS, 79-709: Ky. Stat. 1922, §4114-111; La. 
Acts 1917, no 9; Maine Rev. Stat 1916, ch. 9, §37; Md. Code 1924, art. 
8r, §167; Mass. Gen. Laws, ch. 58, §18; Mich. Chmp. Laws 1915, §4236; 
Minn. Gen. Stat 1923, §2234; Miss. Annot. Code 1917, §7769-0; Mo. 
Rev. Stat 1919, §13012; Mont Acts 1933, ch. 3, §8; Neb. Comp. Stat. 
192*, §5847: Nev. Rev. Laws 1912, §5; N. H. Public Laws 1926, ch. 69, 
§33; N. J. Comp. Stat. Supple. 1924, §3547-2o8-447d ; N. M. Laws 191S, 
ch. 54, §4; N. Y. Cons. Laws Supple. 1922, ch. 209, §40; N. C. Cons. Stat. 
ipiS) §7925 ; Ohio Gen. Code 1926, §§S430, 5446 ; Okla. Comp. Stat. 1921, 
§9643; Ore. Laws 1920, §4206; S. D. Rev. Code 1919, §6602; Tenn. Code 
Supple, 1920, §8563-58; Utah Comp. Laws 1917, §5923; Vt. Gen. Laws 
jgiS, §993; 'V'a. Acts 1926, ch. 147, §2208; Wash. Comp. Stat. 1922, 
§11170; W. Va, Annot. Code 1923, ch. 29, §95; Wis, Stat 1925, §76.28; 
Wyo. Comp. Stat. 1920, §2814. 

’ Delaware, Florida, Georgia, Kentucky, Maine, North Dakota, Penn- 
sylvania, Rhode Island, Tennessee and Texas. 

“ Connecticut, Georgia and Oregon. 

* California, Idaho, Iowa, Oklahoma. 
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in the remaining states, however, that real supervision is 
maintained.^ Not only are the administrative officials em- 
powered to exercise the mechanisms of control used in the 
states indicated above, but they are also empowered to make 
such adjustments between individual pieces of property as 
they see fit, either through the process of equalization or 
through the right to reassess. 

MUNICIPAL ACCOUNTS 

Second in the extent of its geographic application in the 
field of finance is the supervision which is exercised over 
local accounts. To this end the power of audit or inspec- 
tion is granted the supervising agencies in thirty-five states.^ 
Three variations appear in these grants of authority. In 
some states all municipal accounts are subject to state ex- 
amination at any time ; ® in others only certain specified 

‘ Alabama, Arizona, Arkansas, Colorado, Illinois, Indiana, Kansas, Ken- 
tucky, Louisiana, Maine, Maryland, Massachusetts, Michigan, Minnesota, 
Mississippi, Missouri, Montana, Nebraska, Nevada, New Hampshire, 
New Jersey, New Mexico, New York, North Carolina, Ohio, South 
Carolina, South Dakota, Utah, Vermont, Virginia, Washington, West 
Virginia, Wisconsin, Wyoming. 

^Ala, Gen. Laws 1923, §736; Ariz. Rev. Stat. 1913, p. 910; Cal. Pol. 
Code 1923, §689; Conn. Laws 1925, ch. 109; Del. Rev. Code 191S, §2311; 
Fla, Rev. Stat. 1920, §1956; Ga. Annot. Code 1914, §1565; Idaho Comp. 
Stat. 1919, §285; Ind. Rev. Stat. 1926, §12642; Iowa Code 1924, §113; 
Ky. Stat. 1922, §43g8a-3; La, Acts 1918, no. 109, §7; Maine Laws 1923, 
ch. i6r, §1; Md. Code 1924, art, 81, §241; Mass. Gen. Laws, ch. 44, §40; 
Mich. Comp. Laws 1915, §260-2518; Minn. Gen. Stat, 1923, §3279; Miss. 
Acts 1924, ch. 32s, §8; Mo. Rev. Stat, §13302; Mont. Rev. Code 1921, 
§215; Neb. Conip. Stat, 1922, §4975; Ney. Rev. Laws 1912, §983; N. J. 
Public Laws 1918, ch. 267, 1921, ch. 105, §3; N. M. Laws 1921, ch. 186, 
§4; N. Y. Cons. Laws 1918, p. 3266, §33; Ohio Gen. Code 1926, §274; 
R. 1 . Laws 1926, ch. 780; S. D. Rev. Code 1919, §6goi; Tex. Civil. Stat. 
1914, § 4 Sio; Utah Code 1917, §4519; Vt, Gen. Laws 1917, §185-210; Va. 
Laws 1926, pp, 902-s; Wash. Comp. Stat. 1922, §9958; Wis. Stat. 1919, 
§1087-39; Wyo. Comp. Stat. 1920, §173. 

* Cal. Pol. Code 1923, §689 ; Conn. Laws 1925, ch. 109 ; Fla. Rev. Stat. 
1920, §1956; Idaho Comp. Stat. 1919, §285; (i) Ind. Rev. Stat. 1920, 
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phases of municipal activity are under such control ; in 
still others state audits may be conducted only upon invita- 
tion of a municipality or a group of residents therein.^ 
Typical of the statutory authorizations in the first group of 
states are those of Florida and Indiana. In the former the 
governor is empowered to authorize and direct the comp- 
troller to examine into the financial affairs of any city in 
the state. Indeed, should twenty per cent or more of the 
tax-paying electors of any municipality petition him to do 
so, such action on his part becomes obligatory. In either 
event a thorough examination must be made into the 
financial condition and resources of the municipality in- 
dicated, with the view of discovering both the conformity of 
administrative practice with the law and also the methods 

§13643; Iowa Code 1924, §113; La. Acts 1918, no. 109, §7; (2) Md. Code 
1924, art. 81, §241 : Minn. Gen. Stal. 1923, §3279; Miss. Acts 1924, ch. 325, 
§8; Mont. Rev. Code 1921, §215; (3) Neb. Comp, Stat. 1922, §497S; Nev. 
Rev. Laws 1913, §983; (4) N. J. 1918, ch. 267, 1921, ch. loS, §3; N. M. 
Laws 1921, ch. 186, §4; N. Y. Cons. Laws 1918, p. 3266, §33; Ohio Code 
1926, §274: Va. Laws 1926, pp. 902-5; Wash. Comp. Stat. 1922, §9958; 
Wyo. Cotnp. Stat. 1920, §173. 

(1) The srate authorities in Indiana may investigate the actual work 
to see if it is according to contract, if so petitioned by twenty-five tax 
payers lesident in the city. 

(2) This act seems to be applicable only to Baltimore. 

(3) This act appears to be applicable to the metropolitan city in each 
county. 

(4) Thi.s is not the regular procedure, but it may bo made use of if the 
commissioner believes it necessary. The regular audit is made by accoun- 
tants who are registered at the bureau of municipal accounts. 

1 Ala. Rev. Stat. 1920, §1956; Ariz. Rev. Stat. 1913, p. 910; Del. School 
Laws 1931, p. Sii; Ga. Annot. Code 1914, §1565; Ky. Stat. 1922, §43982-3; 
Tex. Civil Stat. 1914, §4310; Utah Code 1917, §4319; Vt. Gen. Laws 1917, 
|r85-2ic. 

* Maino Laws 1923, ch. 161, §1; Mich. Comp. Laws 1913, §§274, 2518; 
Minn. Gen. Stat. 1923, §3286; (i) Mo. Rev. Stat 1919, §13302; R. L 
Laws 1926, ch. 780; S. D. Rev. Code ipig, §6901; Wis. Stat 1919, 
§1087-39. 

(i) This act appears to die applicable only to St. Louis. 
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and accuracy of the municipality’s accounts. The initiative 
in Indiana likewise rests with the state authorities who may 
at any time enter any office of a city or town and examine 
all books therein. If such examination should disclose mal- 
feasance, misfeasance or nonfeasance in office on the part of 
any officer or employee, the matter, according to the law, 
must be brought to the immediate attention of the governor, 
who in turn is expected to direct the attorney general to 
institute action. 

In Alabama and Delaware only that portion of municipal 
activity which is subsidized by the state is subject to state 
audit; in Arizona, Georgia, Kentucky, Texas, Utah and 
Vermont only the work of the local departments of educa- 
tion receives any attention whatever. 

South Dalcota is more or less typical of those jurisdictions 
in which state audit may take place only upon local invita- 
tion. The state supervising authorities are empowered to 
examine the books and accounts of a municipality only when 
called upon to do so by the presiding officer thereof or upon 
the petition of twenty per cent of the resident tax payers.’- 

Some of the results of this inspection have been inter- 
esting indeed. Discrepancies in accounts to the detriment 
of the municipality were found, for example, in twenty out 
of fifty analyses of municipal accounts made in the state 
of New York during igi6. In forty-one municipalities in- 
cluded in an analysis of the objects or purposes of expen- 
diture, it was found that approximately $375,000 had been 
illegally expended.® The state officials in Indiana estimate 

1 The frequency -with which these audits must be made likewise varies 
from state to state. In Minnesota an audit must be made every year; 
in Iowa, every two years; in New York whenever and wherever the 
supervising authorities deem such an undertaking necessary, 

^ ,N. Y, Assembly Document, 140th Session, ipiy, vol. 26, nos, 61-2, 
Special Report on Municipal Accounts by the State Comptroller trans- 
mitted to the Legislature April 16, igip. 
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the total savings to the state effected through state audit at 
approximately $1,000,000. They have not, however, inter- 
preted their function as the mere audit of hooks, but have 
attempted to check up on all objects of expenditure to see 
that full value has been received.^ Even more impressive 
have been the results in Ohio.” 

In addition to the supervision thus maintained, the state 
agencies exercise a measure of control in a number of juris- 
dictions through the medium of aiding in the installation of 
accounting systems.^ Some conception of the potentialities 
of the process may, perhaps, be obtained from the history of 
the municipal accounting department in Wisconsin which was 
established in 1911, and has been rendering auditing and 
accounting service ever since. “Although the audit and 
installation service rendered by the tax commission is on a 
voluntai7 basis, it now requires a staff of fifteen field account- 
ants to handle the applications which are received. The 
uniform system of accounts designed by the tax commission 
has now been installed in fifty-seven of the seventy-one 
counties and in seventy-two of the one hundred thirty-eight 
cities. In the case of towns and villages, it is almost im- 
possible to keep accurate account of the number using the 
system prescribed by this office. In many instances the 
forms are procured from the manufacturing stationers and 
installed without formal application to the tax commis- 
sioner.” ^ 

More drastic in its action is the control exercised by the 

' Special Report of State Board of Accounts of Indiana, 1916, p. 6. 

’ See National Municipal Review, May igss, Wylie Kilpatrick, “ State 
Supervision of Municipal Accounts ”. 

^ Iowa Code 1924, §iii ; La. Acts 1918, no, 109, §5; Maine Laws 1923, 
cb. 161, §2; Mass. Gen. Laws, ch. 44, §37; Minn, Gen. Stat. 1923, 
§3279; Miss. Acts 1924, ch. 325, §3 ; N. C. Session Laws 1917, ch. 136, sub. 
ch. 14, §22 ; N. D. Code 1913, §2088-6. 

* Wisconsin Tax Commission, Report 1916, p. 154. 



FINANCE 


95 


administrative authorities in tvi^enty states through the 
process of ordinance-making} An example of the statu- 
tory provisions conveying this grant of authority to the 
supervising officials is found in the code of Indiana. It 
provides that “ the state board of accountants shall formu- 
late, prescribe and install a system of accounting and report- 
ing in conformity with the provisions of this act, which 
shall be uniform for every public officer and eveiy public 
account of the same class and shall exhibit true accounts and 
detailed statements of funds collected, received and expended 
for or on account of the public, for any and every purpose 
whatever.” “ Another variation, to be found in the Wyoming 
code, provides that “ it shall be the duty of the state examiner 
to assume and exercise a constant supervision over the books 
and financial accounts of the several municipal corporations. 
He shall prescribe and enforce correct methods of keeping 
the financial accounts of said institutions and shall instruct 
the proper officers thereof in the due performance of their 
duties.” ® 

^ Cal. Pol. Cade 1923, §687 ; Colo. Public Acts Spec. Sess. 1918-19, ch. 292 ; 
Idaho Comp. Stat. 1919, §285; Ind. Rev. Stat. 1926, §12637; Iowa Code 
I92<(, §iii; Kan. Rev. Stat. 1933, §79-1404; (i) Maine Laws 1923, ch. 
161, §l; Md. Code 1924, art. 81, §241; (1) Mass. Gen. Laws, ch. 44, 
§35, ch. 42, §4; (i) Mich. Comp, Laws 1915, §274-2518, Acts 1925, no. 38 ; 
Minn. Gen. Stat. 1923, §§3279, 32S0; Miss. Acts 1924, ch, 325, §3; (i) 
(2) Mo. Rev. Stat, 1919, §13302; (3) Neb, Comp. Stat. 1922, §4975; N. 
H. Public Laws 1926, ch. 68, §22 ; N. Y. Cons. Laws 1918, p. 3267, §36 ; 
Ohio Gen. Code 1926, §277; S. D. Rev. Code 1919, §6897; Wash. Comp. 
Stat. 1922, §9952; (i) Stat. 1919, §1087-39; Wyo. Comp. Stat. 1920, 
§176. 

(1) This act appears to be applicable only upon invitation o£ the 
municipality. 

(2) This act appears to be applicable only to St. Louis. 

(3) This act appejins to be applicable only to the metropolitan city in 
each county. 

*lnd. Laws ipii, §7S46b. 

’ Wyo. Comp. Stat, 1920, §173. 
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In a few states this supervision is much more limited in 
character, in that the full sweep of municipal administration 
is not included within its scope.^ Only those municipalities 
owning or operating a municipal utility in Michigan, for 
example, are under an obligation to adopt, install and keep 
a uniform system of accounts, and then it need merely relate 
to the operation of the utility. 

In only one stcite is the power of removal used in this con- 
nection, The clause of the Minnesota law indicated above 
which empowers the governor to suspend or remove from 
office any official charged with financial duties when it has 
been made to aiipear to him that such officer has been delin- 
quent in the performance of his duties naturally includes 
within its scope all officials having to do with municipal 
accounts.^ 

MUNICIPAL INDEBTEDNESS 

Less widespread geographically, nevertheless exceedingly 
important, is the control which is exercised over municipal 
indebtedness.® In general two processes of supervision are 

^ Md. Code 1924, art. 81, §341 (all institutions receiving Stale aid) ; 
Mich. Acts 1923, no. 38 (utilities). 

* Minn. Gen. Stat. 1923, §2210. 

’ Cal. Pol. Code 1923, §678, Stat. 1911, p. 593, 1931, p. 1208; Colo. Annot. 
Stat. 1923, §6692; Conn. Public Acts 1918-19, §1236; Idaho Session Laws 
1921, ch. 171, 1923, ch. 188; Ind. Rev. Stat. 1926, §12639; Iowa Code 1919, 
§1127,3662, 4359; Kan. Rev. Stat 1923, §§10-107, 8, 9, 10, ii, 601; Mass. 
Gen. Laws, ch. 44, §§24, 28 (town notes) ; Mich. Public Acts 1923, no. 273, 
§8; Miss, Laws 1912, ch. 122, §1; Mo. Rev. Stat 1919, §7762; Neb. 
Cotnp. Stat 1933, §289: N, J. Laws 1917, chs. 134-156, Laws 1919, ch. 366; 
N, M. Laws 192S, ch. 131 ; N. C. Laws 1925, ch. 100; N. D. Code 1923, ch. 
189; Okla. Comp- Stat 1921, §4284; R. 1 . Laws 1926, §780; Tex. Rev. Stat. 

§709^716; Wash. Comp. Stat 1922, §9935 (yearly report); W. 
Va, Aimot Code 1933, ch. 47a, §16; Wis. Stat. 1923, §67.02. In addition 
Considerable inionnation relative to municipal indebtedness is brought in 
by the inspectors from their examinations of local account.s. For a 
further discussion of the material contained in this section see Lane 
Lancaster, Stctie Supentision of Mttuicipal Indebtedness, Philadelphia 
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used — reports and administrative approval. Twenty-one 
states all told maintain some system for the collection of 
information relative to municipal indebtedness. The stat- 
utes concerned therewith seem to fall into three more or less 
distinct classes : those concerned merely with the accumula- 
tion of information; those in which the receipt of such in- 
formation is a precursor to later action in connection with 
the levying of taxes ; and finally, those in which reports are 
the necessary prelude to state approval or disapproval. 

The reports required in the states in the first category are 
of two types, those primarily designed to elicit financial 
data, and those intended to secure information relative to 
legal proceedings. In many cases, however, both purposes 
permeate the same statute. Typical of the provisions of 
law intended to accomplish thefirst purpose is that of Kansas, 
which enjoins the municipal officials concerned to transmit 
to the state auditor a certified statement of the number of 
bonds, the amount and character thereof, when payable, 
where payable, and the purpose for which they were issued. 
Illustrative of the statutes designed to accumulate data re- 
lative to the legality of bond issues is that of Nebraska, which 
makes it mandatory upon the proper officials in all cities 
throughout the state to send to the auditor of public accounts 
a transcript of all proceedings involved previous to the is- 
suance of the bonds together with the bonds themselves. 

In at least four states, Missouri, Nebraska, New Jersey 
and North Carolina, the information thus acquired forms 
the basis on which the state auditor or other supervising 
official makes the necessary calculations as to the rate of tax 
levy necessary in the various municipalities to meet the 
obligations thus incurred.^ After being certified to the vari- 

iMo. Rev. Stat. igig, §1065; Neb. Rev. Comp. Stat. 1922, §§391-392; 
N. J. Law.s 1917, cbs. 154, iSS. 15b, Laws 1918, ch, 2O6; N. C, Laws 1925, 
ch. 100. 
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ous municipalities) these figures become part of the local tax 
levy. In the case of New Jersey they constitute mandatory 
items in every municipal budget. In Missouri they are 
collected along with the state taxes. 

In at least fifteen states these reports, in addition to being 
a source of information, are a necessary part of the process 
of approval.^ For the most part the control thus exercised 
is confined to the validation of bond issues, that is, checking 
up on each issue for the purpose of seeing that the bonds 
have been authorized by and are issued in conformity with 
the constitution and laws of the state. In the majority of 
states maintaining this supervision the procedure is entirely 
administrative. Before any bond issued for a municipal 
purpose may be negotiated, it must first be presented to the 
attorney general or state auditor who shall certify on the 
bond that all the requirements of law have been complied 
with, if such be the case. Such action is final in the larger 
number of jurisdictions making use of this method of valida- 
tion; in a few, however — 'Mississippi, Missouri, Oklahoma, 
Texas and West Virginia — an appeal from the decision of 
the supervising officer to the courts is permitted, providing 
the action is begun within the time specified by law. 

In four states judicial action is immediately involved.* 
Whenever a municipality in Florida, for example, has author- 
ized its governing body through a referendum to proceed 

iFla. Rev. Stat 1920, §3396; Ga, Code 1914, §446; Ind Rev. Stat. 1926, 
§14240; Iowa Code 1924, §366, Mass Gen Laws, ch. 44, §24; Mich. 
Acts 1925, no. 273, §9; Miss. Laws 1917, extra session, ch. 28; Mo. E.ev. 
Stat. 1919, §1063; Neb, Comp. Stat. 1922, §298; N. Y. Cons. Laws 1918, 
ch. XXIV, §§22-29; N. C. Session Laws 1925, ch. 100; Okla. Comp. 
Stat. IQ2I, §4284; Tex. Rev. Stat. 1925, §§709-716; W. Va, Annot. Code 
1923, ch. 47a, §16: Wis. Stat. 192s. §67.02, 

2 Fla. Rev. Stat. 1920, §§3296-3297; Ga. Code igii, §§44S-46i, Laws 
1920, no. 394; Mo. Rev. Stat. 1919, §§1063-1065 (Missouri has a combin- 
ation of adniinistrative registration and court action) ; N. Y. Cons. Laws 
1918, ch. XXIV, §§22.29. 
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with the issuance of bonds, the municipal authorities must 
notify the attorney general, who in turn must file a petition 
ill the circuit court in the name of the state challenging the 
city to show cause why the bonds should be issued. Thus 
a test case is immediately begun. Any citizen of the state 
resident in the city may become a party to it. If the court 
is satisfied with the legality of the issue, the bonds are 
stamped “ validated by court ”. If any party to the pro- 
ceedings is dissatisfied with the decision, an appeal may be 
talcen to a higher court. 

Some differences of procedure exist in the three other 
states, but in each case court validation is necessary to legal- 
ize the issue. 

An interesting combination of the two methods has been 
worked out in Mississippi, which is summarized by Pro- 
fessor Lancaster as follows : “ The Supreme Court is directed 
to appoint a state’s bond attorney who shall have the same 
qualifications as the attorney general. The proceedings in 
local issues are submitted to the bond attorney who then 
files his opinion as to the legality of the proposed issue with 
the clerk of the Chancery Court in the proper county. A 
hearing may be demanded by any person in interest at which 
the bond attorney must be present. At the conclusion of 
the hearing the judge of the Chancery Court enters an order 
in accordance with his findings. This order, if favorable, 
validates the issue. Appeal is allowed to the Supreme 
Court. The procedure outlined by this law, while not man- 
datory upon local authorities, seems to be much resorted to 
in practice.” ^ 

Somewhat fuller sweep has been given the mechanism in 
Arizona, Indiana, Iowa, Kansas and Nevada.® Should 

* Lane Lancaster, op cit , p. 59. 

’ Ariz. Laws 1921, ch. 52; Ind. Rev. Stat 1926, §14240; Iowa Code 
1924, §366; Kan. Rev. Stat 1923, §79-1940; Nev. Acts 1920-1921, ch. 
217. 
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any municipality find it necessary to issue bonds or warrants 
for an emergency not contemplated in the annual budget or 
provided against in the annual tax levy, it must first obtain 
permission to do so from the state tax commission, and its 
decision is final, except in the case of Kansas where it may 
be overridden by the voters on referendum. The situation 
is set forth very clearly in the Nevada statute which provides 
that “ in case of great necessity or emergency, the governing 
board of any .... town or city by resolution reciting the 
character of such necessity or emergency may authorize a 
temporary loan, but such resolution shall not take effect until 
it has been approved by resolution adopted by the state board 
of revenue, and the resolution of the state board of revenue 
shall be recorded in the minutes of such city or town.” 

Even more stringent control is maintained in both Indiana 
and Iowa, where no municipal corporation may issue any 
bonds whatever without the consent and approval of the 
state board of tax commissioners if the issuance thereof is 
protested by ten or more taxpapers in the case of the former, 
by five or more, in the case of the latter.’- 

MUNICIPAL BUDGETS 

Passing mention should be made of the fact that, if any 
city in Oklahoma or Iowa fails to levy adequate taxes to pay 
the interest on any bonds or coupons issued by them, or 
fails to create a sinking fund for the redemption thereof, it 
becomes the duty of the state administrative officers to meet 
the emergency.^ In Oklahoma the state auditor is directed 
to ascertain the amount of interest and sinking-fund allot- 
ment necessary for the period of the delinquency, and to 

‘ Iiid. Law-S 1919, ch. 59, p. 19 et seq. ; Iowa Budget Law 1924. 

*Okla. Corap. Stat. 1921, §4275; Iowa Code 1934, §7181. An interest- 
ing development in this connection is the establishment of a state .sinking 
fund in West Virginia which handles all municipal as well as all state 
money designed for the repayment of the public debt. 
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certify the same to the treasurer of the county in which the 
bonds or interest are due. He, in turn, must levy the taxes 
thus called for. Whenever any municipal corporation in 
Iowa, charged with the duty of levying a tax to pay any 
bonds or the interest thereon, fails to do so, the holder of 
the bonds may “ after obtaining final judgment thereon, in 
addition to any other remedies he may have, file a transcript 
thereof with the auditor of state, taking his receipt therefor, 
and the same shall be registered in his office, and the state 
board of review at its regular annual session shall levy upon 
the taxable property of the city for which such bonds were 
issued a sufficient rate of taxation to realize the amount of 
interest due or becoming due on the bonds so filed, prior to 
the next levy, and the money arising from such levy shall be 
known as the bond fund and collected as part of the state 
tax, paid into the state treasury and placed to the credit of 
such city for payment of bonds and interest.” ^ 

In a sense the action of certification referred to heretofore 
falls into this same category, affecting as it does the contents 
of the local budgets in all cities with debts outstanding. 
This is particularly true in Missouri and New Jersey, where 
the action of the state authorities is final. 

Somewhat more extensive is tire control over municipal 
budgets which has been granted the state authorities in some 
six states. The mainstay of this supervision is the require- 
ment of approval. In two jurisdictions its operation is con- 
fined to emergency situations, that is situations in which the 
municipal authorities deem it necessary to exceed the statu- 
tory limitation on the rate of levy; “ in three, it includes all 
items in the municipal budgets, although in one its action is 
confined to a particular group of cities ; in Iowa, It is con- 
fined to certain items in the local budgets. 

1 A similar procedure is followed in California with reference to coun- 
ties and county securities. Pol. Code 192^, §§40883, 3715. 

2 Colo. Laws 1913, pp. SdO-561 ; Kau. Rev. Stat. 1923, §79-1942, 



102 


STATE SUPERVISION OVER CITIES 


The procedure followed in the first two states very closely 
resembles that followed in obtaining state administrative 
approval for the issuance of emergency bonds described 
above. The municipality desirous of exceeding the tax limit 
must file its request, together with substantiating data re- 
lative to the existence of an emergency, with the state tax 
commission. The decision of the supervising authority in 
Kansas is final; in Colorado, however, the disapproval of 
the state board can be overcome by a three-fifths vote of a 
municipal electorate at a general election. 

In Indiana, Iowa, Oregon and New Mexico the control 
vested in the hands of the state authorities is drastic. Its 
unusual character justifies detailed consideration.^ In Indi- 
ana all items in all municipal budgets throughout the state 
may be brought under the jurisdiction of the state authorities 
tlrrough the protest of ten or more taxpayers resident in 
a municipality. The circumstances which attended the 
inauguration of this system are worthy of particular note. 

In 1919 there was a very large increase in assessments as the 
result of a strenuous effort to bring assessments to full value. 
Before undertaking this work the state board asked for power to 
control levies so as to prevent, if possible, bankruptcy by large 
increases in taxes. There was such an insistent demand for 
public money and such large budgets were proposed that the 
state board used its powers and trimmed levies in practically 
every unit in the state. The use of this power created an in- 
tense feeling, consequently, on the part of the officers who were 
to spend the money, and at a special session of the legislature in 
1920 all control over the levies was taken from the state board. 

A modified form of control was provided for by permitting 
taxpayers to file objections to levies which might be established 

' Ind. Laws 1919, p. 316 ; Oregon Budget Facts and Financial Statistics, 
Multnomah County, Oregon 1925, p. IS et seq.\ N. M. Laws 1921, ch. 
133 ) §310-508; cf, Wylie Kilpatrick, State Administrative Review of Local 
Budget Making, New York, 1927. 
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by local officers, and upon the filing of such objections a hearing 
was to be held by the county councils in each county. In only 
two counties of the state was this provision taken advantage of. 
The local officers in many instances went the limit in making 
their levies, and an average increase of about fifty per cent 
in the amount of public revenue was collected from the 1920 
assessment. In many taxing units, the increase was one hun- 
dred per cent or more. This swing of the pendulum so incensed 
the taxpayers that the 1921 regular session of the legislature 
again amended the provision by giving the state board jurisdic- 
tion of those cases where ten or more taxpayers object to the 
levies. Although the taxpayers were somewhat bewildered by 
so many changes and really did not know what to do, there were 
appeals from about fifty units. In many instances taxpayers 
appeared before the local tax levying officers, and succeeded in 
having levies reduced upon threats to take appeals to the state 
board if their protests were not heeded. In all of the appeals 
taken, except four, the levies were reduced by the state board.^ 

■Somewhat similar, nevertheless much less extensive in its 
scope is the sweep of authority granted the budget director 
in Iowa. All contracts entered into by any municipality in 
the state are made subject to his approval if protested by a 
certain number of citizens resident in the municipality. The 
number varies from city to city. Consequently all items of 
municipal expenditure relative to such contracts are pretty 
much under state control.^ 

No limitation either in scope or initiative, is imposed upon 
the authority of a state-appointed commission in Multnomah 
County, Oregon, the county in which Portland is situated. 
The levying bodies of all municipalities within the county 
must submit their budget to a Tax Supervision and Conserva- 
tion Commission appointed by the governor. After due 

' Letter of state official. 

’ See Wylie Kilpatrick, State Administrative Review of Local Budget 
Making, New York, 1927. 
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consideration, this commission may “ approve, reject or re- 
duce the same or any item therein, or by unanimous vote of 
all the members of the commission increase the same .... 
upon the request in writing of the proper tax levying board, 
if the commission deems an emergency to exist.” ^ The 
system has been in operation eight years, during which time 
a considerable reduction in the requested tax levies has 
been effected. In addition to thus putting the brakes on 
increased governmental expenditures, the supervising agency 
has been exceedingly active in advocating the budget idea 
as the basis of economy and efficiency, and in bringing 
about some measure of financial coordination among the 
various governing bodies of the county. 

The supervision in New Mexico is perhaps the most com- 
prehensive of all. Each political subdivision is required 
to prepare its budget in accordance with forms prescribed 
by the tax commission, very frequently with the assistance 
of the commission’s representatives. The proposed budgets 
are then submitted to the state commission, which scrutinizes 
and alters them as it sees fit, and places its approval upon a 
budget only when it has been rendered satisfactory to the 
members of the commission. 

Less important, nevertheless well worth noting, is the fact 
that the form of the municipal budget may in five states 
be prescribed by the supervising agency. “ Sometimes the 
general outline of the document is set forth in the law, and 
the commission is given the right merely to prescribe the 
details. In other cases the administrative officials are em- 
powered to formulate both form and procedure, 

1 Budget Facts and Financial Statistics, Multnomah County, Oregon, 
igSSt P- IS et seq. 

2 Ariz. Laws igai, §4840; Ind. Stat. 1926, §10216; Iowa Code 1920, §389; 
Nev. Laws 1920-1921, ch. 717; N. D. Laws 1925, ch. 169. In California 
and Montana similar regulations exist relative to county budgets. 
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It thus appears that state administrative supervision of 
municipal finance has followed four lines of development. 
The greatest headway has been made in the field of taxation, 
somewhat less in connection with the audit of municipal 
accounts, less in connection with municipal indebtendness. 
State supervision of municipal budgets and tax levies is of 
rather recent development, and thus far, save in two or three 
jurisdictions, has made little progress. 



CHAPTER IV 


Health 

The development of state administrative supervision over 
municipal health activities resembles in many partiailars 
that already traced in the field of finance. The units of 
government which originally handled this problem were, of 
course, the localities,^ and even today the vast majority of 

1 Some idea of the tremendous size of the problem of public health 
can, perhaps, be conceived if one remembers that each year in the United 
States there occur approximately one million five hundred thousand 
deaths, six hundred thousand of which, it is estimated, could be prevented 
or at least postponed were the findings of modern medical science properly 
applied. Analogy with English statistics indicates, furthermore, that at 
least three million are lying on sick beds throughout the United States 
every day in the year, half of whom are ill from tliese very same dis- 
eases. (Fisher, Irving, " The Public Health Movement,” Survey, N. Y., 
igi2, vol. 2g, pp. 376-380.) To attempt to measure illness and death in 
commercial terms, is, of course, folly. "There is no market value or 
stock quotation that covers the price of a sob or a tear, the loneliness of 
an orphan, the life-long darkness of blind eyes or the living death of 
insanity.” The cost is beyond estimation. Even those portions of it 
which can be translated into commercial terms bring the total to such 
stupendous figures as to be beyond comprehension. Irving Fisher be- 
lieves that the losses caused by these diseases amount to at least 
$1,500,000,000 worth of wealth-producing power per annum. And 
Startling as this may appear, it seems conservative in the light of later 
estimates, Dr. Hill is inclined to believe that each generation pays at 
least ten billion dollars for the care and treatment of the sick alone, not 
to mention that portion of the total loss caused by decreased efficiency and 
death. (Hill, Hibbert W., The New Public Health, New York, igig, 
p. 27.) Harry H. Moore of the United Slates Public Health Service 
tries to make an estimate of the cost of disease for a single year, and 
comes to the conclusion that the people of the United States spent 
approximately $1,400,000,000 for the care and treatment of disease in 
106 
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the ten thousand public health agents working under govern- 
mental auspices are in their employd It was not until after 
the middle of the nineteenth century that the first state board 
of health was established, and then it was merely a body for 
the enforcement of quarantine regulations at New Orleans^ 
Since that time state departments have been established in 
every state in the Union, but the problem is still considered 
by many primarily a matter of local concern. 

How well these local units have performed their task is 
a disputed question. There are those who maintain that 
“ full credit ought to be given to local boards of health and 
health officers for putting the United States on the public 
health map ” and that very little share in that credit is due 
state or federal officials.^ On the other hand, there are those 
who believe that although “ theoretically responsible for the 
health of the communities they represent, the local boards 
of health are, generally speaking, the wealcest elements in 
the public health machinery we are so slowly evolving for 
the physical welfare of the nation. Aside from certain 

1921. (Moore, Harry H., Public Health in the United States, New York, 
1923.) This estimate likewise fails to take into consideration the cost of 
decreased efficiency, loss of time, or premature death. Some idea of the 
size of these items can be obtained from a recent bulletin published by 
the Bureau of Labor, which estimates that the loss to wage earners alone 
from preventable disease and premature death amounts to 2,133,400 years 
per annum. This may be translated into economic terms as the reader 
sees fit. {Care of Tuberculous Wage Earners in Germany, Workman’s 
Insurance and Compensation, Series No. i, pp. 18 and 19; Bulletin of the 
United States Bureau of Labor, Whole Number loi — quoted in Gillin, 
J. L., Poverty and Dependency, New York, 1922, p. 398.) 

' Vincent, George E., The Rockefeller Foundation (a review for 1921), 
P. IS- 

^ Mathews, J. M,, Principles of American State Administration, New 
York (1917), p. 37S- 

’ McCombs, Carl R., “Relative Functions of State and Local Health 
Departments,” American Journal of Public Health, May, 1920, p. 394. 
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routine matters, such as the enforcement of old-fashioned 
quarantine, and the placarding of some of the cases of con- 
tagious diseases that happen to be reported, and fumigating 
at the termination of some of them, their energies are too 
often expended in attempting to abate common nuisances, or 
settling neighborhood disputes over a chicken pen, or carting 
away dead animals .... functions more fitting for the 
police departments.” ^ 

Whatever the facts of the controversy may be, a move- 
ment toward centralization in the health service has been 
going on, explicable in part by the revolution in rapid trans- 
portation, in part by the process of urbanization, and in 
part by the increasing intricacy of scientific knowledge. 
Where once vast stretches of slightly inhabited country iso- 
lated one community from another, bands of steel now lace 
and interlace the nation binding all parts of the continent 
into one complex unit, A man may now contract a disease 
in San Francisco and first become aware of the fact in 
Chicago, New York or even London. The health problem, 
consequently, is felt to be no longer local but state-wide or 
even national in its scope.“ Along with this development 
has gone the process of urbanization, carrying with it the 
complicated problems of city life, many of which are im- 
possible of local solution. One has merely to mention the 
task of obtaining a pure water supply for the average city 
in order to drive the point home. Finally, the increasing 
complexity of scientific knowledge and scientific procedure 
has necessitated the employment of the skilled expert, and 
the acquisition of costly equipment, thus placing a burden 
on many localities which is considerably beyond their means, 

1 Public Health Administration, Reprint 390, Public Health Reports, 
J9I7- 

® Hemenway, H. B., Legal Principles of Public Health Administration, 
Chicago (1914) ; cf. also Natioml Municipal Revkiv, July, 1914, p. 599. 
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and compelling them to turn to the state for aid. Inevitably 
a decided expansion of both state and national health activi- 
ties has ensued.^ 

The function of the state board of health was at first 
purely advisory in character. It was confined to making in- 
vestigations, gathering information, and framing such sug- 
gestions for legislative action as seemed desli'able.^ These 
are still very important functions of these state agencies. 
No longer, however, do such functions comprise their sole 
duties. Equally important is their supervision over the 
activities of local health officials. For the most part health 
authorities agree that the ideal situation in public health 
work would be one in which the localities did their work so 
well that the only function of the state department would be 
to act as a clearing house for the collection and distribution 
of information. Nevertheless, a gradual extension of ad- 
ministrative supervision has been thought necessary.® 

A certain limited control over general sanitary conditions 
has developed almost ever3rwhere. And in addition, as this 
and that phase of the local health situation has become 
acute, the state authorities have been given greater and 
greater powers of supervision over particular aspects of 
the problem so that today in many jurisdictions the selec- 
tion and direction of the local personnel, the promulga- 
tion of municipal ordinances, and the construction and opera- 
tion of municipal water-works plants and municipal sewage 
systems are all subject to special attention. To a more 
limited extent this is also true of wading pools, hospitals 
and places of public assembly. 

' See Leigh, Robert, Federal Health Adminutratiou in the United States, 
New York (1927). 

“ MacNtitt, J. S., Manual for Health Officers, New York (191S)) P- 3 i- 

’ Overton, Frank and Denno, W. J., The Health Officer, Philadelphia 
(1919), p. 81, 
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GENERAi SANITARY CONDITIONS 

The degree of supervision over general sanitary conditions 
varies from state to state. The administrative authorities 
are empowered to collect certcdn statistics prescribed by law 
practically everywhere, and in at least forty-four jurisdic- 
tions they may collect such additional information as seems 
desirable/ On the basis of the information thus amassed 
such action may be taken as either the administrative or 
legislative authorities deem necessary. 

Extensive use is made of the mechanism of inspection 
in approximately the same number of jurisdictions.^ More 

1 Ala. Pol. Code 1923, §1051; Ark. Digest 1921, §5159; Cal. Pol. Code 
1923, §2984; Col. Comp. Laws 1921, §§873, 876; Conn. Gen. Stat. 1918, 
§2364; Del. Rev. Code 1915, §738; Ga. Annot. Code 1914, §1663; Idaho 
Comp. Stat. 1919, §id6o; 111. Rev. Stat. 1923, §65-2; Ind. Annot. Stat. 
192G, §8186; Iowa Code 1924, §2234; Ky. Stat. 1922, §2055; La. Stat. 1920, 
p. 779 ; Maine Rev. Stat. 1916, p. 437 ; Md. Code 1924, art. 43, §7 ; Mass. 
Gen. Laws 1921, ch. hi, §112; Mich. Comp. Laws 1915, §4992; Minn. 
Gen. Stat. 1923, §5349; Miss. Code 1917, §4836; Mo. Rev. Stat. 1919. 
§5785; Mont. Rev. Code J92i,-§2447; Neb. Comp. Stat. 1922, §8224; 
N. H. Public Laws 1901, p. 338; N. J. Comp. Stat. Supple. 1911-1924, §89- 
37; N. M. Session Laws 1919, ch. 85, §10; N. Y. Supple. 1924, p. 464; 
N. C. Cons. Stat. 1919, §7149; N. D. Comp. Laws 1913, §411; Ohio Code 
1926, §1234; Okla. Comp. Stat. 1921, §8677; Ore. Laws 1920, §8370; Penn. 
Stat. 1920, §4420: R. 1. Gen. Laws 1923, §2158; S. C. Code 1922, §2319; 
S. D. Rev. Code 1919, §7667; Tenn. Code 1919, §3101; Tex. Rev. Civil 
Stat. 1923, §4430; Utah Comp. Laws 1917, §2723; Vt. Gen. Laws 1917, 
§5406 ; Va. Code 1924, §1488 ; Wash. Comp. Stat. 1922, §6090 ; W. Va. Code 
1923, ch. 150, §2; Wis. Stat. 1925, §143.03; Wyo. Comp. Stat. 1920, §3598. 

2 Ala. Pol. Code 1923, §1051; Ark. Dig. 1921, §3129; Cal. Pol. Code 
1923, §2974; Col. Comp. Laws 1921, §871; Conn. Gen. Stat. 1918, §2364; 
Del. Rev. Code 1915, §738; Fla. Rev. Gen. Stat. 1920, §2007; Ga. Annot. 
Code 1914, §1662; Idaho Comp. Stat. 1919, §1623; 111. Rev. Stat. 1923, 
§65-2 ; Ind. Annot Stat. 1926, §8122 ; Iowa Code 1924, §2191 ; Kan. Rev. 
Stat. 1923, §65-iot ; Ky. Stat. 1922, §2049 1 La. Stat. 1920, p. 776 ; Maine 
Rev. Stat. 1918, p, 426; Md. Code 1924, art, 43, §3; Mass, Gen. Laws, 
1921, ch. Ill, §s ; Mich. Comp. Laws igiSi §4989 ; Minn. Gen. Stat. 1923, 
§5339 : Miss. Code 1917, §4821 ; Mo. Rev. Stat. 1919, §5772 ; Mont. Rev. 
Code 1021, §2448 ; Nev. Rev. Laws 1919, p. 2955 ; N. H. Public Laws 1926, 
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or less typical of the grants of statutory authority in this 
connection is that of Florida by virtue of which agents of 
the state board of health may visit any and all cities in the 
state for the purpose of investigating the sanitary conditions 
therein, and may in the course of such inspection condemn 
any structures which are potential breeders of disease. If 
the mayor of the municipality does not immediately remedy 
matters thus brought to his attention, the state authorities 
may do whatever they deem necessary to rectify the exist- 
ing situation — at the municipality’s expense. The effective- 
ness of such a grant of authority depends, of course, upon 
the number of inspectors provided for in the appropriations 
and upon the aggressiveness of the state administration. 

In some jurisdictions exceedingly vague phrases, such 
as " the state board of health shall have general control 
over the enforcement of health laws,” or “ supervisory 
power over quarantine and over the care and control of com- 
municable diseases,” sometimes cloak a grant of power 
equally broad and equally effective. Under these circum- 
stances, however, a study of the court decisions would alone 
reveal the exact scope of the power granted. 

Equally widespread is the practice of disseminating ad~ 
vice although no mere examination of the statutes would 
reveal that such is the case. Five variations in pro- 
cedure are to be found; publicity, correspondence, in- 
spection, the sanitary survey and conferences. Although 
specific statutory authorization for the use of publicity in 

p. 489; N. J. Comp. Stat. Supple, 1911-1924, §89-lg; N. M. Laws 1919, ch. 
8s, §10; N. Y. Coii-s. Laws Supple. 1924, p. 464; N. C. Cons. Stat. 1919, 
§7050; N D. Comp. Laws 1913, §400; Ohio Code 1926, §1236; Okla. 
Comp. Stat. 1921, §8668; Ore. Laws 1920, §8360; Penn. Stat, 1920, §8972; 
R. I. Gen. Laws 1923, §2154; S. C. Code 1922, §2309; S. D. Rev. Code 
1919 > §7667; Tenn. Code 1919, § 309 S; Tex. Civ. Stat, X925, §4419; Utah 
Comp. Laws 1917, §2707; Vt. Gen, Laws 1917, §6197; Va. Code 1924, 
§1487; Wash. Comp. Stat. 1922, §5406; W. Va. Code 1923, ch. 130, §2; 
Wis. Stat. 1925, §143.02; Wyo. Comp. Stat. 1920, §3597. 
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connection with public health work is to be found in only 
twenty-three states, it is nevertheless an important method 
of disseminating advice in practically every state in the 
Union.^ Its forms are myriad — ^pamphlets, healthgrams, 
newspaper bulletins, lectures, movies, exhibits, etc. In 1915 
Dr. Chapin discovered that at least forty-two state boards 
were carrying on their work by means of health bulletins; 
thirty-six were conducting lectures; thirty-one furnished 
lanterns or slides to those who desired to make use of them ; 
and fifteen had instituted the use of health films. It can 
safely be assumed that the work of the publicity man has 
been developed and perfected since then. The extent to 
which this activity influences municipal health authorities is 
difficult to determine. Nevertheless, a comment by one of 
the state departments of health is significant ; “ The 
awakened interest that is being shown by local health officials 
in the smaller municipalities may be attributed, in part at 
least, to a keener realiaation on the part of the public that 
the morbidity and mortality rates can and should be sub- 
stantially lowered by the proper functioning of local health 
departments. This is indicated by the increasing frequency 
with which citizens lodge complaints with the state depart- 
ment of health alleging neglect on the part of local offi- 
cials.” ° 

r Fla. Rev. Stat. 1920, §1998 ; Iowa Code 1924, §2191 ; Ky. Stat. 
1922, §2052; La. Stat, 1920, p. 776; Maine Rev, Stat, 1916, p. 427; Md. 
Code 1924, art. 43, §7; Mass. Gen. Laws 1921, ch. Ill, §3: Mich. Comp. 
Law.s 191S, §4992; Mont. Rev. Code 1921, §2448; Neb. Comp. Stat. 1922, 
§8226; Nev. Rev. Laws 1919, p. 2889; N. H. Public Laws 1926, p. 489; 
N. M. Session Laws 1919, ch. 85, p. 10; N. C. Cons. Stat. 1919, §7030; Ohio 
Gen. Code 1926, §1236-1; Okla. Comp. Stat. 1921, §8669; R. I. Gen. Laws 
1933, § 3154 ; S. C. Code 1922, §2313; S, D. Rev. Code 1919, §7667: Va. 
Code 1924, §14819; W. Va. Code 1923, ch. 150, §2; Wis. Stat. 1925, 
§140.05; Wyo. Comp. Stat. 1920, §3598. Although specific statutory 
authorhation is to be found only in these states, similar power has been 
granted the state authorities in practically every state in the Union by 
virtue of some " blanket clause ” in the health law. 

* New lersev State Detartmpnt n-f TTanith _ -o 
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Specific reference to inspectors as agents through which 
this activity may be conducted is found in very few statutes ; 
it is very probable, however, that this medium is used 
wherever a system of state inspection is maintained^ An 
interesting variation in this procedure is the sanitary survey 
conducted upon the competitive scoring basis. “ 

Each city is notified a considerable period ahead of time 
of the coming of the state inspectors who are to undertake 
the survey so that the local health machinery may be put in 
a state of highest efficiency. Then the survey is made. Dur- 
ing it frequent conferences are held with the local authorities 
for the purpose of presenting suggestions and recommenda- 
tions. Generally speaking, these recommendations fall into 
two distinct classes : “ first, those relating to problems of ad- 
ministration which involve little or no increased expense and 
frequently result in economy of operation ; and second, those 
which involve some expense, which arise from a proper con- 
ception of the nature of a modern municipal public health 
administration and result from the attempt to secure well- 
rounded departments in which a due proportion of import- 
ance Is given to all necessary activities.” Many of these 
suggestions are frequently adopted by the municipalities at 

1 In fact specific mention of such procedure is to be found only in the 
laws of Connecticut, Maryland and Missouri. (Conn. Gen. Stat. 1918, 
§2374: Md. Code 1924, art. 43, §10; Mo. Laws 1925, p. 253.) Fifteen 
states indicated in reply to a questionnaire sent to all the state depart- 
ments of health, however, that this method was generally used in their 
jurisdictions. (Alabama, Arkansas, California, Florida, Louisiana, 
Maine, Massachusetts, Michigan, Montana, New Mexico, New York, 
Ohio, South Dakota, Texas, and Utah.) It is probable, moreover, that 
the procedure is to be found in all states in which the supervising agency 
has an adequate staff of inspectors. 

2 Conn. Gen. Stat. 1918, §2364; Md. Code 1924, art, 43, §7; N. H. Public 
Laws 1926, p. 489; N. J. Comp. Stat. Supple. 1911-1924, gSg-le; Okla, 
Comp. Stat. 1921, §8669; S. C. Code 1922, §2364: W, Va, Code 1923, 
ch. 150, §2 ; Wis. Stat. 1925, §140.07. 
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the instance of the municipal health officer. “ At times 
[however] when the financial officers of a city have objected 
to a recommendation on the grounds of cost, a conference 
has been arranged between the fiscal officers, the health officer 
and the sanitary supervisor engaged in this work which has 
very frequently resulted in a better understanding of local 
needs and a greater appreciation of the value of the work of 
the local department.” ’ 

A further variation in procedure is the conference or 
school of instruction. Forty-one states at least make use of 
the process." In approximately one-third of these warrant 
for doing so may be found in the statutes. A typical statu- 
tory authorization follows : “ The state department of health 
shall make provision for the annual conference of district 
health commissioners for the consideration of the cause and 
prevention of dangerous communicable diseases and other 
measures to protect and improve the public health. Each 
board of health or other body of persons appointed or acting 
in place of a board of health shall appoint its health com- 
missioner or health officer a delegate to such annual confer- 
ence.” Elsewhere authority to hold such gatherings is found 
in some blanket clause in the organic act rendered specific 
through a by-law of the state department of health, 

1 New York Department of Health, Report ipzo, p. 61. 

2 Ala. Pol. Code 1923, §1058-12; Ark Digest 1921, §5145; Ind. Annot. 
Stat. 1926, §8177; Kan. Rev. Stat. 1923, §65-119; Ky. Stat. 1922, §2054; 
Md. Code 1924, art. 43, §34; N. J. Comp. Stat, Supple. 1911-24, §8912; 
N. Y. Cons. Laws Supple. igi8, p. 6544, §7; Ohio Code 1926, §1245; Ore. 
Laws 1920, §8363; Pa. Stat. 1920, §9012; Tex. Civil Code 1925, §4453; 
Utah Comp, Laws 1917, §2758; Vt, Gen. Laws 1917, §6209; Wis, Stat. 
1925, §140.08. Id Arizona, California, Colorado, Connecticut, Delaware, 
Florida, Louisiana, Maine, Massachusetts, Michigan, Minnesota, Mississ- 
ippi, Missouri, Montana, Nebraslca, New Hampshire, New Mexico, North 
Carolina, North Dakota, Oklahoma, Rhode Island, South Dakota, Ten- 
nessee, Virginia, Washington, and West Virginia a similar procedure 
is followed by virtue of some “blanket clause" in the state health code 
which enables the state health authorities to take such action. 
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More effective, perhaps, than any of these devices is the 
control exercised through the ordinance-making power which 
has been granted the state health authorities in forty-seven 
states. In this way the main lines of local health activity 
may be established and local practice directed. The state 
board of health may thus in large measure control the duties 
and functions of all subordinate units. The exercise of the 
full sweep of this power is prevented in some jurisdictions, 
however, by the fact that many of the details of public health 
organization and public health procedure are laid down in 
the statutes, and by the added fact that in many of the 
jurisdictions in which the ordinance-making power has been 
granted, the scope of its activity has been specifically cur- 
tailed in this or that particular. 

In addition to this supervision over sanitary conditions 
generally, certain fields of local health activity have been 
singled out for more intensive control ; personnel, local sani- 
tary ordinances, the collection of vital statistics, the construc- 
tion and operation of water-works and sewage systems, places 
of public assembly, swimming pools, hospitals, etc. 

PERSONNEL 

Although the supervision over personnel in the United 
States is considerably greater than that maintained over 
sanitary conditions generally, the control has nowhere been 
extended as far here as on the Continent or even in Eng- 
land. Naturally enough, the information collected through 
the medium of reports and impection discussed is used in 
this connection. Furthermore, much of the advice dissem- 
inated through the channels already analyzed is intended 
for the guidance of local officials. Moreover, many of the 
ordinances enacted by the state board.? of health, as has 
already been pointed out, affect the activities of the local 
personnel directly or indirectly. In some twenty-six states, 
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however, the power of issuing specific orders relative to 
particular conditions or to particular cities has been lodged 
with the supervising authorities, who consequently have in 
their possession really drastic powers of supervision if they 
care to exercise them/ This control is still further buttressed 
in twenty-three jurisdictions by the fact that the state boards 
of health may remove ^ny and every local health officer who 
fails to perform the duties of his office satisfactorily.® In- 
cidentally, similar action may be talcen in thirty-three com- 
monwealths in connection with registrars of vital statistics.* 

^ Ark. Laws 1916, ch. 16 ; Del. Rev. Code 191S, §738 ; Fla. Rev. Gen. 
Stat. 1920, §2007; Idaho Comp. Stat. 1919, §1657; Iowa Code 1924, §2191; 
N. J. Comp. Stat. 1910, §2659; Ohio Code 1926, §1237; Pa. Stat. 1920, 
§8975; S. C. Code 1922, §2313; Va. Code 1924, §1487; Wash. Comp. Stat. 
1922, §5406; W. Va. Code 1913, §5339; Wis. Stat. 1918, §i4Q7a-6. The 
returns from a questionnaire indicate that this power has also been granted 
under a “blanlret authorization” in the state health law in Alabama, 
Connecticut, Illinois, Indiana, Kansas, Kentucky, Missouri, New Mexico, 
New York, Oregon, South Dakota, Utah and Wyoming. 

2 Ala. Pol. Code 1923, §1052 (county); Ark. Laws 1916, §623; Conn. 
Stat. 1918, §2364: Ga. Annot. Code 1914, §1676; Ind. Annot. Stat. 1926, 
§8122; N. J. Public Laws 1926, p. 492; N. Y. Cons. Laws Supple. 1921-23, 
p. 1692; N, D. Comp. Laws 1913, §412 (recommended) ; Ore. Laws 1920, 
§8369; S. C. Code 1922, §2326; Wash. Comp. Stat. 1922, §6098; W. Va. 
Code 1933, ch. ISO, §3 ; Wyo, Comp. Stat. 1920, §3644. In a number of 
states in which no specific warrant for such action seems to appear in the 
law, the courts have interpreted some of the " blanket clauses ” in such 
a way as to grant the state officials like authority. Such has been the 
case in Iowa, Kansas, Kentucky, Maine, Missouri (county), Montana, 
New York, Oklahoma, Tennessee and Utah. 

* Ala. Pol. Code 1933, §1068; Ark. Laws 1916, §623; Col, Comp. Laws 
192I) §973; Del. Rev. Code 1915, §800; Fla. Gen. Stat. 1920, §2071; Ga. 
Annot. Code 1914, §1676 ; Idaho Comp. Stat. 1919, §1627; Ind. Annot. Stat. 
1926, §8122: Iowa Code 1924, §2392; Ky. Stat. 1923, §20622-4; Ea. Stat. 

1920, p. 813: Md. Code 1924, art. 43, §18; Minn. Gen. Stat. 1923, §5355: 
Mo. Rev. Stat. 1919, §3799 ; Neb. Comp. Stat. 1922, §8331 ; N. Y‘. Cons. 
Laws Supple. 1921-33, §1739 ; N. C. Stat. 1919, §7090 ; Okla. Comp. Stat. 

1921, §8986; Pa. Stat. 1920, §8988; Tenn. Code 1919, §3x182-8; Va. Code 
1924, §1564; Wash. Comp, Stat. 1922, §6098; W. Va. Code 1923, ch. 150, 
§26; Wyo. Comp. Stat. 1920, §3644. The courts have interpreted certain 
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Equally effective and much more widely used is the power 
of substitute administration which has been granted the 
supervising olEcials in at least forty-two jurisdictions.^ 
Upon the failure of a local board to enforce the rules and 
regulations of a state department or to handle the ad- 
ministration of the local office efficiently, the state depart- 
ment may step in and, through the medium of its own 
personnel, take over the conduct of all local activities. The 
procedure is outlined in considerable detail in the law of 
Kew Jersey. “ The department of health of the state 
. . . . shall call to the attention of the local authoritie.s 
any failure on their part to enforce the laws of the state 
or the sanitary code, and shall issue an order directing 
them to enforce said laws. If the local authorities fail 

“blanket clauses” in the laws of California, Kansas, Maine, Montana, 
New Jersey, New Mexico, Oklahoma, South Dakota and Utah in such 
a way as to allow the supervising authorities in these states similar 
authority. 

1 Ala. Pol. Code 1923, §1051 ; Ark. Supple. 1911, §5341 ; Cal. Laws 1918, 
§2979; Col. Comp. Laws ig^i, §883; Conn. Gen. Stat, 1918, §2367; Del. 
Kev. Code 1915, §739; Fla. Cons. Laws 1914, §1121 ; Ga. Aimot. Code 1914, 
§1668: Idaho Comp. Stat. 1919, §1659; III. Rev. Stat. 1923, §63-2; Ind. 
Rev. Stat. 1918, §7S96b; Iowa Code 1924, §2212; La. Stat. 1920, p, 780; 
Maine Rev. Stat. 1916, ch. 19, §33; Md. Code 1924, art. 43, §10; Mass. 
Laws 1902, p. 638; Mich. Comp. Laws Supple. 1923, §§5000-8; Minn. Gen. 
Stat. 1917, §4646: Miss. Code 1917, §4846; Neb. Comp. Stat. 1922, §8223; 
N. J. Corap. Stat. Supple. 1911-1924, §89-id; N. Y. Cons. Laws Supple. 
1921-23, §6330; N. C. Cons. Stat 1919, §7031; Ohio Code 1926, §1244; 
Ore. Laws 1920, §8367; Pa. Stat 1920, §8983; R. I, Laws 1909, p. 413; 
S. C. Laws 1912, §1660: Tenn. Code 1919, §3ii4a-i4; Utah Comp. Laws 
iQUt §2707; Vt. Gen. Laws 1917, §6197; Va. Code 1924, §1496; Wash. 
Comp. Stat. 1922, §5406; W. Va. Code 1923, ch. 130, §2; Wis. Stat. 1923, 
§14303. The procedure also exists by virtue of some “blanket clause” 
in the laws in Kansas, Missouri, Montana, New Mexico, South Dakofa^ 
Texas, and Wyoming. 

In Idaho (§1657), furthermore, all disputes as to the abatement of a 
public nuisance must be referred to the state department of public wel- 
fare for adjudication. 
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to comply with such an order within the time specified 
or if none is specified within a reasonable time, the depart- 
ment of health shall itself talce such action as may be neces- 
sary to perform the acts specified in the order. Any con- 
tracts which it may make for such purpose shall be binding 
upon the local municipality, and shall be deemed to have 
the same force and effect as if duly authorized and made by 
the local health and municipal authorities. Any money ex- 
pended by the state and the amount of all obligations incurred 
by the department of health of the state of New jjersey to 
comply with such order may be recovered.” The /exact pro- 
cedure varies of course from state to state, but /in general 
the broad outlines here set forth are followed i/J/all juris- 
dictions. '^r 

Similar action may likewise be taken in the inajority of 
states in times of epidemic irrespective of the: efficiency or 
inefficiency of health officers.'- 

In a few states neither an epidemic of diseasfe^^nor the 
breakdown of the local enforcing machinery seems 'tft3e a 
necessary preliminary for state action. In Vermont/nM’ 
example, " the state board of health may, in its discretion, 
exercise all the powers and authority in each village, in- 
corporated town or municipality which is given to the local 
board of health, and said secretary (of the state board of 
health) may likewise exercise all the power and authority 
of a local health officer anywhere in the state.” 

In a limited number of jurisdictions still greater powers 
of supervision and direction have been bestowed upon 
the state health authorities in that the supervising officials 
are allowed to participate in the selection of the local 
personnel. In a number of states this participation is 

I The only ground for state interference given in the Montana law is 
inefficioicy. It is very probable, however, that the inability of the local 
officials to handle an emergency would permit of state interference at such 
a time in any case. 
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confined to the requirement that all local appointees be 
approved by the state administrative authorities/ New 
Jersey and Illinois are, perhaps, the most systematic in this 
supervision. Examinations are held in both states to de- 
termine the relative fitness of the candidates for the posi- 
tion of local health officers and only those who pass such 
examinations will be approved. In New Jersey this policy 
is extended to include registrars of vital statistics and water 
supply operators. 

The mechanism of appointment is somewhat more widely 
used. In some cases it is essentially of an emergency 
nature, as, for example, when its operation is confined to 
filling vacancies caused by removals or to filling places left, 
vacant through the failure of local authorities to act. Never- 
theless, the right to make the original appointment of local 
registrars of vital statistics has been granted the state ad- 
ministrative authorities in at least twenty-five jurisdic- 
tions.“ Characteristic of the statutory grant of authority 

The approval of the appointment of all local health officers is required 
in; Ala. Code 1923, §1052 (county) ; Ark. Digest 1921, §5153; Ga. Code 
1914, §1676; 111 . Rev. Stat. 1923, §65-83; Maine Laws 1919, ch. 172, §10; 
N. J. Comp. Stat, Supple. 1911-1924 §89-56; N. M. Session Laws 1919, 
§13; New York, Oregon, Pennsylvania; Vt. Gen. Laws 1917, §6209; and 
W. Va. Code 1923, ch. 150. A similar requirement exists relative to local 
registrars in Delaware, Maine, New Jersey, New Mexico, New York, and 
Pennsylvania. Water-works operators are subject to like supervision in 
Maine, New Mexico, New York, and Ohio. In Massachusetts slaughter- 
house inspectors are singled out for especial attention. 

2 Ala. Pol. Code 1923, §1068; Ark. Digest 1921, §5149; Col. Comp. Laws 
1921, §923: Del. Rev. Code 1915, §800; Fla. Rev. Stat. 1920, §2071; Ga. 
Annot. Code 1914, §1676; Idaho Comp. Stat. 1919, §1627; Ky. Slat. 1922, 
§20623-4; La. Stat. 1920, p. 813: Mo. Rev. Stat. 1919, §5799: Mont. Laws 
t 907 i §1766; Neb. Comp. Stat 1922, §8230; N. H. Public Laws 1926, p. 
49t; N. J. Session Laws 1920, ch. 99, §4; Ohio Code 1920, §201; Okta. 
Comp. Stat. 1921, §8986; Penn. Stat igao, §8g8g; S. C. Code 1922, §2395', 
Tenn. Code 1919, §31183-7 ; W. Va. Code 1923, ch. 150, §26. A “blanket 
clause” in the health codes of Kansas, South Dakota, Virginia, Wash- 
ington and Wyoming permits similar action. 
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in this connection is the provision of law in Nebraska, which 
states that “ in cities of the first class the city physician or 
clerk, as may be designated by the state registrar of vital 
statistics .... (shall act as local registrar) ; in cities of 
the second class the state registrar shall appoint as local 
registrar some member of the board of health, clerk, justice 
of the peace, or some other proper person.” Needless to 
say, in any jurisdiction in which the supervising authorities 
have the right to make the original appointment they have 
also the right to fill any vacancy which may be caused by 
removal from office. 

Somewhat less extensive is the use made of this pro- 
cedure in connection with regular health officers. Indeed, 
only eight states make use of the mechanism at all, and 
in them the extent to which it is used varies from jurisdic- 
tion to jurisdiction. The state board of health in Virginia, 
for example, is empowered to appoint annually the members 
of the boards of health (save only the mayor who serves ex 
officio) in all municipalities throughout the state, except 
those in which the municipal charter specifically provides for 
another method of selection — ^which, needless to say, is the 
case in many Virginia cities.^ No exception to the general 
rule of state appointment is made in Vermont.^ In Michi- 
gan, however, the authority granted the state board of health 
is much more limited, being confined in its operation to the 
appointment of a milk commission in all cities in which the 
local board of health does not have at least two physicians 
in its make-up.® Even more restricted is the sweep of power 
granted state departments of health elsewhere. In New 
York, for example, the state authorities are empowered to 
appoint the health officer of the port of New York only; in 

' Va. Code 1924, §1492, 

® Vt. Gkn. Laws ipi?, §6217. 

* Mich. Laws 1915, §5149. 
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New Jersey the jurisdiction of state officials is confined to 
Perth Amboy. A compromise scheme exists at Shreveport 
and Baton Rouge. The governor of the state is empowered 
to appoint by and with the advice and consent of the senate 
three members of the municipal board of health in each of 
these cities respectively; the local council is authorized to 
appoint the remaining two.^ A still further limitation upon 
the system of state appointment exists in South Carolina and 
West Virginia. In each of these states certain health offi- 
cers are appointed by the state administration, but only upon 
the recommendation of the local authority.^ 

Passing mention should perhaps be made of the fact that 
in at least five jurisdictions state appointment has been re- 
sorted to in connection with county boards of health, many 
of which have jurisdiction over the smaller municipalities.® 

Elsewhere the mechanism is employed chiefly in emer- 
gency conditions or else is clearly substitute in its character, 
being used for the most part to fill vacancies caused by re- 
moval for one reason or another, or else to fill positions left 
vacant through the neglect or oversight of the local authori- 
ties.^ 

’ La. Stat. igao, p. 728. 

■' S. C. Code 1912, §1659; W. Va. Code 1923, ch. 150, §6. 

^Ala. Pol, Code 1923, §1102; Ky. Stat. 1932, §2055; Miss. Code 1917, 
§4840; S. D, Rev, Code 1919, §7675; Wyo. State Board of Health, p. 15. 

* Ala. Pol. Code 1923, §1102; Ark. Digest 1921, §5158; Col. Pol. Code 
1933, §3073: La. Supple, §856; Maine Rev. Slat. igi6, p. 437; Minn. Gen. 
Stat. 1933, §5344 ; Mont. Rev. Code 1921, §2464 ; N. H. Public Laws 1926, 
p. 491 ; N. J. Comp. Laws Supple. 1911-24, §89-12 ; Ore. Laws 1920, §8369 ; 
Tex. Civ. Code 1920, §4426; Wis. Stat. 1925, §140.05. Authority to take 
similar action is granted the state boards of health in Kansas, New 
Mexico and Ohio by virtue of a “ blanket clause ” in the health laws of 
the respective states. 
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MUNICIPAL HEALTH ORDINANCES 

The enactment of municipal health ordinances has like- 
wise been singled out for particular attention. In eighteen 
states certain ordinances at least, must be submitted to the 
state health authorities for approval before they become 
effective.^ Sometimes this requirement is sweeping, in- 
cluding witliin its compass each and every ordinance of a 
health character passed by a municipality. At other times it 
is much more limited, as, for example, in Ohio, where only 
those rules and regulations of the city health authorities 
which apply to the operation of municipal sewage systems 
must secure such approval. 'Qosely allied to this is the con- 
trol which is maintained over quarantine regulations in some 
nineteen jurisdictions. In these slates no town or city 
may institute a local quarantine save with the approval of 
the state board of health.^ 

Supplementary to the control thus maintained is the super- 
vision exercised through the medium of review. In nine 
states its action is confined to quarantine regulations,® but in 
the remaining jurisdictions it includes within its scope all 

^ Ariz. Rev. Slat, igii, §5344; Conn. Gen. Code 1918, §2403; Idaho Comp. 
Stat. 1919, §1655 ; in. Rev. Stat. 1923, §65-84; Mass. Gen. Laws 1911, p. 594 ; 
Nev. Laws 1919, ch. 117, p. 226; N. Y. Cons. Laws 1918, p. 468; Ohio 
Code 1920, §3891; Ore. Laws 1920, §8372; Penn. Stat. 1920, §8977; S. C. 
Code 1912, §1572; Wash. Comp. Stat. 1922, §6093. Similar supervision 
may be maintained in Alabama, Arkansas, Florida, Kansas, Maine, and 
New Jersey by virtue of a “blanket provision" in the laws of the re- 
spective states. 

“Ariz. Rev. Stat. 1913, §1214; 111 . Rev. Stat. 1923, §65-84; Ky. Stat. 
1922, §2057 ; La. Stat. 1920, p, 779 ; Miss. Code 1917, §4845 ; Mont. Rev. 
Code 1921, §2467 ; N. H. Public Laws 1920, p. 504 ; Ore. Laws 1920, §8372 ; 
Tex. Rev. Civil Stat. 1923, §4451 ; W. Va. Code 1923, cb. 15a, §7 ; Wis. 
Stat. 1925, §143.05. Similar supervision may be maintained in Alabama, 
Kansas, Maine, New Jersey, New Mexico, Utah, Virginia, and Washing- 
ton by virtue of a “ blanket provision ’’ in the laws of the respective states. 

’ Connecticut, Illinois, Indiana, Louisiana, Missouri, New Mexico, North 
Dakota, Ohio, and Utah. 
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health ordinances of whatever character/ In some half 
dozen states — Arkansas, Michigan, New Jersey, New York, 
Oregon and Pennsylvania — action is more or less automatic. 
It differs from the requirement cf approval only in that the 
state authorities may revoke, modify, supplement or super- 
sede ” the ordinances presented which, of course, they cannot 
do if only the mechanism of approval is at their disposal. In 
the remaining commonwealths matters arc brought up for 
review only upon the occasion of a controversy. In certain 
states such adjudication takes place only when a contro- 
versy between two or more boards of health arises ; in others 
in the event of a controversy between a local board and in- 
dividual citizens. An illustration of the statutory grant of 
authority found in states falling into the first category is that 
of Idaho, which provides that “ all questions arising between 
local boards of health as to their jurisdiction or their re- 
lative duty in the abatement of any particular nuisance shall 
be referred to the department of public welfare for settle- 
ment.” More or less tj-pical of the statutory authorization.s 
in those states falling into the second category is that of Iowa, 
which stipulates that “ from any order of the local board of 
health there lies the right of appeal to the state board of 
health, which latter board shall have the power to hear and 
determine such appeal and enforce their orders.” - Attention 
should perhaps be called to the fact that in these jurisdictions 
not only are all ordinances of the local boards of health sub- 
ject to review, but any specific orders they may have issued 
are subject to similar supervision. 

1 Idaho Comp. Slat. 1919, §4213; Iowa Code 1924, §2191; N. Y. Cons. 
Laws 1918, p. 6524; Penn. Stat. 1930, §8977. Similar action may seemingly 
be taken under a general grant of power given the state department of 
health in Arkansas, Florida, Kansas, Kentucky, Maine, Massachusetts, 
Michigan, Montana, Oregon, South Dakota, Virginia, Washington, and 
Wyoming. 

® Idaho Comp. Stat. 1919, §i 6 S 7 : Iowa Code 1924, §2191. 
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That ordinances of the slate board of health in those 
fields over which the state board has been given jurisdiction 
supersede locally enacted ones, is too obvious to require more 
than passing mention. Nor need much stress be laid upon 
the equally evident fact that, during those periods when the 
state health authorities have taken over the local administra- 
tion because of local inefficiency or the existence of emerg- 
ency conditions, state ordinances are paramount. Thus it 
appears that, in case of gross neglect on the part of munici- 
palities in the establishment of local health codes, the state 
authorities in the vast majority of jurisdictions are empow- 
ered, if they deem the situation bad enough, to remedy the 
defect. 

WATER-WORKS SYSTEMS 

In forty states the construction and operation of muni- 
cipal water- works systems have been singled out for special 
attention. That there is need for such supervision a recent 
report from the state of Washington strikingly indicates, 
for in a survey of the water supplies in that state conducted 
during the years 1920, 1921 and 1922 the fact was revealed 
that more than 48 per cent of all the water systems in the 
state were supplying impure and dangerous drinking water.' 

How effective the mechanism of reports is in curing this 
evil cannot, of course, he accurately measured. It is used in 
at least a dozen jurisdictions." Much more widespread, and 
probably much more effective, however, is the supervision 

^ Washington State Department of Health, Biennial Report igsi-ee, 
p. 38. 

* Ala. Pol. Code 1923, §1164; Kan. Rev. Stat. 1923, §65-162; Md. Code 
1924, art 43, §331; Mass. Gen. Laws 1921, ch. iii, §17; Mich, Comp. Laws 
Supple. 1922, §5029; Mo. Rev. Stat. 1919, §5789; Mont. Rev. Code 1921, 
§2648; Olda. Comp. Slat. 1921, §8974; Va. Code 1924, §1788. In addition 
under a “ blanket clause ” of the health law a similar system of reports 
is required in Arkansas, New Jersey, and Pennsylvania, 
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maintained through the process of inspection} Character- 
istic of the statutory grants of power in this con- 
nection is that which may be found in the code of 
Michigan by which the state board of health is given “super- 
visory and visitorial power and control over all corporations, 
both municipal and private, partnerships and individuals en- 
gaged in furnishing water to the public ”, and is empowered 
furthermore “ to enter the pumping and filtering stations 
.... reservoirs, stand pipes, cribs and other property of 
such corporations .... for the purpose of inspecting the 
same.” That an efficient force of inspectors operating under 
such a grant of power could keep a fairly effective check on 
municipal water-supply systems throughout a state and with 
the aid of judicious publicity, do much toward forcing muni- 
cipal officials to eliminate conditions of the character of those 
discovered in Washington goes without question.^ 

1 Ala. Pol. Code 1923, §1161 ; Cal. Pol. Code 1923, §2979; Conn. Gen. Stat. 
igi8, §2383 ; Ga. Code 1911, §1622 ; Ind. Annot. Stat, 1926, §8123 ; Iowa Code 
1924, §2191; Kan. Rev. Stat. 1923, §65-163; Ky. Stat. 1922, §2049; Md. 
Code 1924, art. 43, §39 ; Mass. Gen. Laws 1902, p. 679, §121 ; Mich. Comp. 
Laws Supple. 1922, §3019 ; Minn. Gen. Stat. 1923, §5373 ; Mo. Rev. Stat. 

1919, §5787 ; Mont. Rev. Code 1921, §2642 ; N. H. Public Laws 1926, p. 493 ; 
N. J. Corap. Stat. 1910, p. 5798; N. C. Cons. Stat. 1919, §7117; Ohio Code 
1926, §1239; Okla. Stat. 1921, §8671; Ore. Laws 1920, §8460; Penn. Stat. 

1920, §3633; S. G Code 1922, §2343: Tex. Civil Code 1914, §4553a: Vt 
Gen. Laws 1917, §6313; Va. Code 1934, §1787; W. Va, Code 1923, ch. 
150, §2; Wis. Stat, 1925, §144.01; Wyo. Comp. Stat. 1920, §3601. In addi- 
tion under a “blanket clause” in the health laws similar sui)ervision is 
being maintained in Colorado, Delaware, Florida, Louisiana, Maine, New 
Mexico, New York, North Dakota, South Dakota, Utah, and Wash- 
ington, 

2 The situation in Ohio is unique in that the statutes make action by the 
state board dependent upon local initiative. Only upon the complaint of 
the local health administration, or upon a petition of ten per cent of the 
electors of any city, may the .state authorities take action unless perchance 
there has been a complaint by a neighboring community to the effect that 
a particular city or town is polluting its water supply. In such a case the 
sewage system rather than the water supply of the city complained against 
is the proper object of investigation. In either case all action by the state 
authorities depends upon local initiative. 
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Supplementary to the process of inspection is the dis- 
semination of advice. Specific directions to this end are to 
be found in approximately three-fourths of the states in 
the Union and the practice may be presumed to exist in 
every state in which any sort of a system of inspection is 
maintained/ That there is need for such action, the merest 
skimming of the state health reports readily indicates. A 
recent report from Maryland, for example, describes con- 
ditions throughout that state as follows : 

The situation at the Takoma Park water filtration plant . . . 
was typical of practically all the smaller works in the state. 
They were not equipped with sufficient regulating or controlling 
devices, nor were they usually operated by men with training in 
water supply engineering. Nevertheless in a number of in- 
stances they were called upon to treat waters of surface streams 
of unusual fluctuations in physical and sanitary quality. ... At 
Takoma Park one of the primary functions of rapid sand filtra- 
tion was so completely unknown that successful operation could 
not be expected. The use of alum for coagulating purposes, 
and for providing a necessary film on the surface of the filter 
beds was largely ignored except during periods of more than 
normal turbidity. At times of low water the use of alum was 
completely omitted, while with excessive rain turbidities alum 
was frantically poured in without regard to necessity or effi- 

1 Ala. Pol, Code 1923, §1161; Cot. Comp. Laws 1921, §1013; Ga, Annot. 
Code 1914, §2005; Ind, Stat. 1926, §8126; Iowa Code J924, §2191; Kan. 
Rev. Stat. 1923, §65-163; Md. Code 1924, art. 43, §330; Mass. Gen. Laws 
1931, ch. iii, §17; Mich. Comp. Laws Supple. 1922, §5033; Mo. Rev. Stat 
I 9 i 9 > §5789; Mont. Rev. Code 1921, §2648; N. H. Public Laws 1926, p. 
525; N. Y, Cons. Laws Supple. 1918, §1419; N. C. Cons, Stat. 1919, §7062; 
Ohio Code 1926, §1240; Olda. Comp. Stat. 1921, §8975; Ore. Laws 1920, 
§8460; S. C, Code 1922, §3343; Vt Gen. Laws 1917, §6197; Va. Code 1924, 
§1787 ; Wash. Comp. Stat. 1922, §6006 ; W. Va. Code 1933, ch, 130, §6a ; 
Wis. Stat 1925, §144.03. In addition similar supervision may be main- 
tained under a “ blanket clause ” in the health laws in Connecticut, Dela- 
ware, Kentucky, Louisiana, Maine, New Jersey, New Mexico, North 
Dakota, Pennsylvania, South Dakota, Texas, Utah, and Wyoming. 
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ciency. Our first duty, therefore, was to explain in detail to the 
operator, the mode of operation of rapid sand filtration plants, 
and the importance therein of continuous alum dosage. When 
this had been done, it was necessary in this plant, as in others, 
to provide definite data as to the quantity of alum necessary 
under varying rain conditions, to calibrate various orifices for 
controlling dosages and to provide in advance a schedule of the 
necessary quantities of alum to be mixed under all conditions 
of operation.^ 

Needless to say, Maryland is not unique among the states 
in this respect. 

How limited the effectiveness of this mechanism of con- 
trol is, and how unsatisfactory may be the results therefrom, 
however, is so strikingly brought out in a recent Wyoming 
report that further quotation seems justified. “ Early this 
spring,” runs the report, “ the water supply of one of our 
cities was not considered satisfactory from a health stand- 
point, and the officials of the town were advised. A sporadic 
effort was made to carry out our advice, but because certain 
sacrifices were required by certain prominent individuals who 
were able to bring the usual political pressure to bear upon 
the municipal authorities, the advice and recommendations 
were disregarded. In several months a serious infection of 
gastro-intestinal disease broke out in the city, affecting the 
health of four hundred people in the community.” ^ A later 
epidemic in this same community resulted in the death of 
more than a score of its inhabitants. 

Consequently, in order to insure against situations of this 
character, more drastic mechanisms of control have been 
brought into play in a number of states. In at least thirty- 
one jurisdictions the approval of the state authorities is 
necessary before the construction of any municipal water 

Maryland State Boaid of Health, Rejiort ipid, p. 179. 

2 Wyoming Stale Board of Health, Report ipsi-igee, p. 5. 
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supply may begin.'- The procedure outlined in the Alabama 
law is quite characteristic. “ No water-works plant or 
system may be constructed, nor may any new source of water 
supply be developed until an application for a permit has 
been filed with the state board of health. Furthermore, no 
municipal corporation may incur any debt, or issue any bonds 
in aid of a water supply unless a permit has already been 
obtained.” “ In this manner the state authorities may make 
sure that no fundamental errors of construction are made 
in the erection of any municipal water-works plant, and that 
the sources of water supply tapped are relatively pure, or at 
least capable of being rendered pure through the process of 
filtration. 

Not only is the construction of these systems thus sub- 
jected to state supervision; in many instances their mainten- 
ance and operation are supervised as well.® Only thus has 
it been thought possible to prevent a repetition of the Wyom- 

' Ala. Pol. Code 1923, §1164; Conn. Gen Stat. 1918, §25541 Kans. Rev. 
Stat. 1923, §65-163; Md. Code 1924, art. 43, §335; Mass. Gen. Laws 1902- 
8. P- 5971 Minn. Gen. Stat. 1923, §5344; Mo. Rev. Stat. X919, §5789; Mont. 
Code 1907, §1563; N. H. Public Laws 1926, p. 525; N. J. Comp. Stat. 
Supple. 1911-1924, §5813; N. Y. Cons. La-ws Supple. 1918, p. 1340; N. C. 
Cons. Stat. igig, §7118; Ohio Code 1926, §1240; Okla. Cons. Stat. 1921, 
§8975; Ore. Laws 1920, §8461; Penn. Stat. 1920, §8244; Va. Code 1924, 
§1787; W. Va. Code 1923, ch. 150, §6a; Wis. Stat. 1925, §144.04. In addi- 
tion similar supervision may be maintained under a " blanket clause ” in 
the general laws in California, Connecticut, Florida, Iowa, Kentucky, 
Louisiana, Maine, Michigan, New Mexico, North Dakota, South Dakota, 
and Washington. 

■* Ala. Pol. Code 1923, §1164. 

® Ala. Pol. Code 1923, §1164; Ind. Annot. Stat. 1926, §8126; Kans, Rev. 
Stat, 1923, §65-163; Md. Code 1924, art. 43, §332; Mich. Comp. La-ws 
Supple. 1922, §5033; Minn. Gen. Stat. 1923, §5344; Ohio Code 1926, 
§1240-2; Okla. Comp. Stat. 1921, §8975; Va, Code 1924, §1790; W. Va. 
Code 1923, ch. 150, §6a; Wis. Stat. 1925, §144.04. Similar supervision 
may he maintained under a “ blanket clause" of the general health law 
in California, Colorado. Connecticut, Missouri, New Jersey, New Mexico, 
New York, Pennsylvania, South Dakota, Te.xas and Washington. 
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ing incident. Three different variations of this type of 
supervision have developed. In Kansas, for example, the 
state board of health is authorized to investigate the opera- 
tion of any water-works plant in the state ; and in the event 
that any supply is not reasonably pure, the supervising 
authorities may revoke the permit under which the plant 
operates. One cannot help wondering just how as a practical 
matter this power could be exercised, for it is obviously im- 
possible to cut off the water supply of an entire city for any 
considerable period of time whether the matters called to the 
attention of the municipal authorities are remedied or not. 
Another variation of this supervision is to be found in Ohio. 
If a water purification or sewage disposal plant of any city in 
that state is being operated so inefficiently as to endanger the 
public health, the state health council must first warn the 
municipal authorities, but if matters continue unchanged, it 
may order them to appoint a new manager for the works 
whose appointment shall be subject to their ratification or 
approval. New Jersey has merely adopted the emergency 
provision of Ohio as a customary procedure and requires 
state approval for all appointments of this character. The 
state department of health consequently holds, or causes to 
be held, such examinations as it deems fitting and proper 
for determining the qualifications of the various aspirants 
for licenses as superintendents or operators of water purifica- 
tion plants, and issues licenses only to those whom it deems 
reasonably capable. 

Supplementing the supervision thus maintained is the 
power granted the state officials in at least thirty-three juris- 
clictions of issuing specific orders relative to the manage- 
ment and operation of these systems.^ That such authority 

‘ Ala, Pol. Code 1923, §1169; Col. Pol. Code 1907, §§3062-4; Conn. Gen. 
Slat. 1918, §2530; Ind. Annot. Stat. 1926, §8123; Iowa Code 1924, § 2301 ; 
Kans. Rev. Stat 1923, §65-163; Md. Code 1924, art, 43, §329; Mass. Gen. 
Laws 1903, p. 697, §118: Micli. Comp. Laws Supple. 1922, §5025; Minn. 
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is sometimes desirable the Wyoming report quoted above 
clearly indicates, and additional data leading to the same con- 
clusion could very easily be assembled. Typical of the form 
which such orders may take is that recorded in an Idaho re- 
port some years back, evidently the result of an investigation 
of a local water supply system which had disclosed conditions 
fraught with exceedingly great danger to the community. 

Now, therefore, be it resolved by the State Board of Health, 
in special session convened, that the City Council of Idaho Falls 
be requested to either install a temporary pump in the .Snake 
river near the bridge ; wlrich shall be connected with the water 
mains at that point, from which to furnish the people with a 
pure water supply, or else syphon Willow Creek where it 
empties into the city canal, so that it shall no longer endanger 
the health of that community; that thirty days shall be per- 
mitted in which this work shall be commenced, and thereafter 
completed with all possible dispatch. 

Be it further resolved that State Sanitary Inspector James J. 
Wallis be instructed to see that the order of this Board is 
carried out, and that he be given discretionary power, so that 
if the permanent wells, to be sunk by said city from which they 
intend to get their future water supply can be installed, and thus 
avoid either the sinking of a temporary pump or the syphoning 
of Willow Creek, that it be allowed with the understanding, 
however, that in either event within thirty days bona fide work 
shall commence on one of the methods indicated in these reso- 
lutions.^ 

In a somewhat more limited number of jurisdictions 

Gen. Stat. 1923, §5375 ; N. H. Public Laws 1915, §1618-35 , N. Y. Cons. 
Laws Supple. 1918, p. 6575; Ohio Code 1926, §1251; Okla. Comp. Stat. 
1921, §8975; Ore. Laws 1923, §8473; Vt. Gen. Laws 1917, §6314; Va. Code 
1924, §1789; Wjs. Stat. 1925, §144-03. Similar supervision may be exer- 
cised under a " blanket clause ” of the general health laws in Arkansas, 
Connecticut, Florida, Kentucky, Maine, Mississippi, Montana, New 
Hampshire, New Mexico, North Dakota, Pennsylvania, South Dakota, 
Texas, Washington and Wyoming. 

t Idaho Slate Board of Health, Report igis, p. 8. 
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the state administrative authorities have been directed to 
use the ordinance-making power to the same end/ Thus 
it is possible for the supervising officials to enact such 
rules and regulations, relative both to the construction and 
operation of these enterprises as may seem desirable ; certain 
basic principles may be laid down and certain fundamental 
errors avoided. If all else fails the state board of health in 
three or four jurisdictions is empowered to remove any water- 
works operator in the state for inefficiency or such other 
reason as seems satisfactory.^ 

SEWAGE SYSTEMS 

Closely allied to the problem of maintaining a pure water 
supply is the maintenance of an efficient sewage disposal 
system. In many states, consequently, state administrative 
supervision has been extended into this sphere of local 
activity. In certain of its aspects the supervision already 
discussed affects both directly and indirectly the operation 
of many of these plants. Nevertheless, the necessity for 
dealing specifically with this phase of municipal activity has 
been recognized in many states. In general, the supervision 
exercised in this connection very closely resembles that main- 
tained over systems of water supply. The mechanisms of 
control brought into play are very much the same. In half a 
dozen states reports are called for.® These, according to the 

* Ind. Annot. Stat. 1926, §8122; Iowa Code 1924, §2197; Ky. Stat. 1922, 
§2054 ; La. Supple, p. 852 ; Md. Code 1924, art. 43, §335 ; Mass. Gen. Laws 
1921, ch. iii, §160; Mich. Comp. Laws Supple. 1922, §5025; N. H. Public 
Laws 1926, p. 525; N, C. Stat. 1919, §7117; Ohio Code 1926. §1240; Ore. 
Laws 1920, §8460; Vt. Gen. Laws 1917, §6314. In addition similar au- 
thority has been granted the health councils under some “blanket clause” 
of the general health laws in Alabama, Arkansas, Colorado, Missouri, 
Montana, New Jer.sey, New Mexico, New York, North Dakota, South 
Dakota, Texas, Washington, Wisconsin and Wyoming. 

“ Such seems to be the law in Alabama, Arkansas. Colorado and New 
Jersey. 

* Kan. Rev. Stat. 1923, §65-166 ; Md. Code 1924, art. 43, §331 ; Mich. 
Comp. Laws .Supple. 1922, §5034; N. J. Comp. Laws 1910, p. 819; Oliio 
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Statement of many supervising officials, make it possible 
to maintain much better control over these plants than 
would otherwise be the case. “ The prescribed tests and 
reports make it necessary that some intelligent person give 
some attention to the works. The tests furnish the oper- 
ator with data valuable in operating a plant in an efficient 
and intelligent manner. 'Since it is impossible to make 
monthly inspections of each plant the reports keep the 
managers in touch with this office so that with a more 
limited personnel more efficient supervision is possible. 
(They) also create much more interest and pride in the city 
disposal plants on the part of city officials than would other- 
wise exist.” ^ 

The backbone of this supervision, however, as in the case 
of the supervision exercised over water supplies, is the pro- 
cess of inspection which is maintained in at least thirty-eight 
commonwealths.^ In the vast majority of these, the in- 
itiative in this inspection rests with the state authorities. In 
two, however, Indiana and Wyoming, a complaint on the 
part of some resident in the community is necessary to set 
the machinery in action. 

Since the mere knowledge of undesirable conditions will 
not in itself change those conditions, the state agencies in 

1 Report of the Michigan Department of Health ipeo, p. 17. 

2 Conn. Gen. Stat. 1918, §2554; Fla. Rev. Stat. 1920, §2005; Iowa Code 
1924, §2191; Kan. Rev. Stat. 1923, §65-164; Md. Code 1924, art. 43, §10; 
Mass. Gen. Laws 1921, ch. iii, §s; Mich. Comp. Laws Supple. 1922, §5034; 
Mont. Rev. Code 1921, §2462; N. H. Public Laws 1926, p. 492; N. J. 
Comp. Laws igio, p. 819; N. Y, Cons. Laws Supple. 1921-3, p. 1708; 
Ohio Code 1926, §1240; Okla. Comp. Stat. 1921, §8976; R, I. Gen. Laws 
1923, §2336; S. C. Code 1922, §2364; W. Va. Code 1923, ch. 150, §2; 
Wis. Stat. 1925, §140.05; Wyo. Comp. Stat. 1922, §3601. Similar super- 
vision may be maintained by authority of some “blanket clause” in the 
general health laws in Alabama, Arkansas, California, Delaware, Georgia, 
Illinois, Indiana, Kentucky, Louisiana, Maine, Missouri, New Mexico, 
North Dakota, Oregon, Pennsylvania, South Dakota, Texas, Utah, Vir- 
ginia and Washington. 
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a goodly number of jurisdictions have been granted still 
further powers with which to effect results. In thirty- 
seven states, for example, the practice of disseminating 
advice has been extensively developed.^ The provision of 
law which directs the state authorities to take such action 
in this connection is very often the one which bestows a 
similar responsibility upon them in connection with water 
supplies. The commissioner of health is frequently directed 
“ to consult with, and advise cities which have or are about 
to have systems of water supply, drainage or sewage, as 
to the most appropriate source of water supply and the best 
method of insuring its purity, or as to the best method of 
disposing of its drainage or sewage with reference to exist- 
ing or future needs of other cities, towns or persons which 
may be affected thereby.” All such plans in a number of 
states must be submitted to the supervising authorities for 
their advice before being put into operation. 

Moreover, the same reasoning which led to still further 
grants of supervisory power in connection with water puri- 
fication plants has led to similar action here. Consequently, 
in at least thirty-one jurisdictions, the approval of the state 
authorities and not merely their advice is required.^ Some- 

' Conn. Gen. Stat. 1918, §2534; Fla. Rev, Stat. 1920, §2005; Iowa Code 
1924, §2igi; Kan. Rev. Stat. 1923, §65-174; Maine Laws 1917, ch. q 8; 
Md, Code 1924, art. 43, §330; Mass. Gen. Laws 1921, ch. iii, §17; Mich. 
Comp. Laws Supple. 1922, §5033; Mont. Rev. Code 1921, §2648; N. H. 
Public Laws 1926, p. 492; N. J. Comp. Laws 1910, p. 819; N. Y. Cons. 
Laws Supple. 1921-3, p. 1708; Ohio Code 1926, §1240; Okla. Comp. Stat. 
1921, §8976; R, 1 . Gen. Laws 1923, §2336; S. C. Code 1922, §2364; 
W. Va. Code 1923, ch. 150, §3; Wis. Stat. 1925, §140.05. Similar super- 
vision may be maintained by authority of some " blanket clause " in the 
general health laws in Alabama, Arkansas, California, Delaware, Illinois, 
Indiana, Kentucky, Louisiana, Missouri, New Mexico, North Dakota, 
Oregon, Penn.sylvariia, South Dakota, Texas, Utah, Virginia, Washing- 
ton and Wyoming. 

2 Cal. Pol. Code 191S, Act 2830; Conn. Gen, Stat 1918, §2554; Fla. Rev. 
Stat. 1920, §2161; 111 . Laws 1912, p. 358, §369: Kan. Rev. Stat 1923, 
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times it is the approval of the state board of health that is 
necessary; at other times, the approval of the state water 
supply commission. In either case, before any construction 
work on a drain or sewer may begin, the approval of some 
state supervising agency is requisite. In general, the pro- 
cedure followed here very closely resembles that used in con- 
nection with water supplies. The most frequent form in 
which such approval is signified is through the issuance of a 
permit. Typical, in a measure at least, of both the steps that 
are followed and the form of the final action is a permit 
issued to School District Number 12, Oyster Bay, August 
30, 1920. 

Application having been duly made to the state commissioner 
of health, as provided by section 76 of chapter 49 of the Laws 
of 1908, the Public Health Law, as amended by chapter 553 of 
the Laws of igii constituting chapter 45 of the Consolidated 
Laws, permission is hereby given to the board of trustees of 
school district no. 12, Town of Oyster Bay, to discharge sewage 
effluent from the proposed system of leaching cesspools into the 
ground waters tributary to the Atlantic ocean within the town 
of Oyster Bay, Nassau County, New York, in accordance with 
the plans accompanying the petition, under the following con- 
ditions: I. That only sanitary or domestic sewage and no storm 
water or surface water from streets, roofs, or other areas shall 
he admitted to the proposed sewage disposal plant. 2. That the 
sewage disposal plant shown by plans approved this day shall 

§65-163; Maine Laws 1917, ch. 198, §6; Md. Code 1924, art. 43, §333; 
Mass. Gen. Laws 1909, p. 215 ; Mich, Comp. Laws Supple 1922, §5033 ; 
Miim. Gen. Stat. 1923, §5344; Mont. Rev. Code 1921, §2463; N. H. 
Public Laws 1913, ch, 205 ; N. J. Corap. Laws 1910, §5635 ; N. Y. Cons. 
Laws Supple. 1921-2, p. 1709; N, C. Laws 1919, §7119; Ohio Code 1926, 
11240; Okta. Corap. Stat. 1921, §8976; Ore, Laws 1920, §8460; Penn. Stat 
1920, §18249; W. Va. Code 1933, ch. 120, § 6 a: Wis. Stat 1925, §140.05. 
Similar supervision may be maintained by virtue of some “blanket clause” 
in the general health laws in Alabama, Iowa, Kentucky, Louisiana, New 
Mexico, North Dakota, Texas, Virginia, Washington and Wyorning. 
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be fully constructed in complete conformity with such plans or 
approved amendments thereof except that the interconnecting 
pipes be made 5 inches in diameter and the manhole openings be 
made 24 inches in diameter. 3. That when necessary the sludge 
shall be removed from the proposed plant in such a manner as to 
cause no nuisance, and disposed of by burying in some remote 
place. 4. That wherever required by the state commissioner 
of health, additional cesspools shall be installed, or detailed plans 
for some other satisfactory method of disposal of the sewage of 
the school shall be submitted for approval; and upon the ap- 
proval of such plans any or all portions of such disposal plant 
for the complete treatment of sewage shall be constructed and 
put in operation at such time or times thereafter as said commis- 
sioner may designate.^ 

Since the chief aim of the statutes in this connection is 
the protection of the waters of the state, it is not surprising 
to discover that in many states in which no general require- 
ment of approval exists, state sanction is nevertheless neces- 
sary in so far as all cities that wish to dispose of their waste 
in lalces, rivers or waterways are concerned. 

Not only is the construction of these undertakings subject 
to state app-roval, but in at least sixteen jurisdictions their 
operation and maintenance is as well.^ Moreover, in twenty- 
six states the supervising officials have been empowered to 
issue such orders relative to the maintenance of these systems 
as seem desirable." Indeed, in approximately half of the 

^ Neti) York Deportment of Health, Report ipso, p. 75. 

’ Conn. Gen. Stat. 1918, §2SS4: Fla. Gen. Stat. 1920, §2162; Kan. Rev. 
Stat. 1923, §63-163 ; Md. Code 1924, art. 43, §332 ; Mich. Comp. Laws 
Supple. 1922, §3033; Minn. Gen. Stat. 1923, §3344; Ohio Code 1926, §1240; 
Okla. Comp. Stat. 1921, §8977 ; Wis. Stat. 1925, §144.04. Similar super- 
vision may be exercised by virtue of some “ blanket clause " in the gen- 
eral health laws in Illinois, Louisiana, New Jersey, New Mexico, New 
York, Texas and Washington. 

® Conn. Gen. Stat. 1918, §2554; Fla. Gen. Stat. 1920, §2164; Iowa Code 
1924, §2191; Kan. Rev. Stat. 1923, §65-164; Md. Code 1924, art. 43, §329; 
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states the administrative authorities may guide their opera- 
tion through the enactment of detailed rules and regulations. 
AVith these powers it is hoped the state supervising officials 
■will be able to prevent the contamination of the water sup- 
plies of the state from these sources.^ 

VITAL STATISTICS 

A fifth field singled out for attention is concerned with 
the collection of vital statistics. The necessity for accuracy 
in these reports is apparent. “ The state, like an army, can- 
not protect itself against its enemies unless its executive 
officers know the location and strength of those enemies. 

. . . Disease and death are the enemies. Figures show the 
points of attack; figures also show the effect of measures 
of control and prevention.” ® By means of these reports 
the state health authorities are enabled to determine whether 
adequate control measures have been instituted by the local 
authorities, and whether or not additional advice and assist- 
ance are needed. 

Mich. Comp. Laws Supple. 1922, §5034; N. Y. Cons. Laws Supple. 1921- 
23, p. 1708; Ohio Code 1926, §1240; Okla. Comp. Stat. 1921, §8976; 
R. I. Gen. Laws 1923, §2336; W. Va. Code 1923, ch. 150, §2; Wis. Stat. 
1925, §144,03. Similar supervision may be exercised by virtue of some 
“ blanket clause ” in the general health laws in Alabama, Arkansas, Cali- 
fornia, Indiana, Massachusetts, Missouri, Montana, New Hampshire, New 
Jersey, New Mexico, North Dakota, South Dakota, Washington and 
Wyoming. 

t Ark. Session Laws 1917-19, Act no. 2830; Fla. Gen. Stat. 1920, §2164; 
Ind. Comp, Laws 1924, §7594; Iowa Code 1924, §2191 ; La. Supple. 1926, 
p. 852; Md. Code 1924, art. 43, §335: Mass. Gen. Laws 1921, ch. Hi, §160; 
Mich. Comp. Laws Supple. 1922, §5026; N. J. Comp. Laws 1915, §1619; 
N. Y. Cons. Laws Supple. ipiS, p. 6575; Ohio Code 1926, §1240; S. C. 
Code 1922, §23131 ; W. Va. Code 1919, §5342. Similar supervision is 
exercised by virtue of authority granted under some " blanket clause ” of 
the general health laws in Alabama, California, Kentucky, Montana, New 
Mexico, North Dakota, Oregon, South Dakota, Texas, Virginia and 
Wyoming. 

S Bimitial Report of the Louisiana State Board of Health igsi-se, p. 18. 
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To furnish the state health authorities with the material 
upon the basis of which they may arrive at accurate con- 
clusions, state registrars of vital statistics have been making 
strenuous efforts to stimulate accuracy in registration. To 
this end municipalities are used as units of registration in 
at least forty-five states, and the local registrars are required 
to send in their reports to the state registrar of vital statis- 
tics either directly or through the medium of some regional 
supervisor.^ Although in the vast majority of states cer- 
tain basic facts are called for in the laws, nevertheless, in at 
least forty-four jurisdictions the supervising authorities may 
call for such additional data as they see fit.“ In some forty- 
two slates, moreover, the procedure to be used in the col- 
lection and tabulation of these statistics may likewise he 
dictated by the state authorities.’ The pressure which 

' Cal. Pol. Code 1923, §3080; Col. Comp. Laws 1921, §970; Conn. Gen. 
Stat. 1918, §2376; Del. Rev. Code 1915, §797; Fla. Gen. Stat 1920, §2068; 
Ga. Code 1914, §167601; Idaho Comp. Stat. 1919, §1624; 111, Rev. Stat. 
1923, §63-3 ; Ind. Annot. Stat. 1926, §8123 ; Iowa Code 1924, §2393 ; Kans. 
Rev. Stat. 1923, §65-102; Ky. Stat. 1922, §20620-!; La. Stat. 1920, p. 776; 
Maine Rev. Stat. 1916, p. 427 ; Md. Code 1924, art. 43, §16 ; Mass. Gen. Laws 
1921, ch. ill, §29; Mich. Comp. Laws Supple. 1922, §4992; Minn. Gen. Stat. 
1923, § 5355 : Miss. Code 1917, §4871 ; Mo, Rev. Stat. 1919, §5796 ; Mont. 
Rev. Code 1921, §2316; Neb. Comp. Stat. 1922, §8228; N, J. Comp. Laws 
Supple, igii-24, p. 2724; N. y. Cons. Laws Supple. 1921-23, §740; N. C. 
Cons. Stat. 1919, §7086; N. D. Corap. Laws 1913, §435; Okla. Comp. Stat. 
1921, §8667; Ore. Laws 1920, §8487; Penn. Stat. 1920, §8975; R. I. Gen. 
Laws 1923, §2341; S. C. Code 1922, §2356; Tenn. Code 1919, §3ii8ac; 
Va. Code 192.1, §1561; Wash. Comp. Stat. 1922, §6011; W. Va. Code 
1923, ch. ISO, §23; Wyo. Rev. Stat. 1912, §2933. By virtue of by-laws 
enacted under a general grant of authority a similar procedure exists in 
Alabama, Arkansas, New Plampshire, New Mexico, Ohio, South Dakota, 
Texas, Utah and Wisconsin. 

^ New Hampshire seemingly wlille allowing the state authorities to call 
for reports does not allow them tCk prescribe the contents thereof. 

“Ala. Pol. Code 1923, §1067; Cal. Pol. Code 1923, §3080; Col. Comp. 
Laws 1921, §970; Conn. Gen. Stat. 1918, §2376; Del. Rev, Code 1915, 
§ 797 ; Fla- Rev. Stat. 1920, §9068; Ga. Annot. Code 1914, §16761x1; Idaho 
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may be put upon the local registrars of vital statistics to 
carry out these rules and regulations has already been in- 
dicated. In at least thirty-three jurisdictions any local regis- 
trar who in the judgment of the state board of health “ fails 
01 neglects to discharge efficiently the duties of his office 
.... shall forthwith be removed from said office by the 
state board of health.” The fact that the local registrars 
in exactly half the states in the Union owe their positions 
to state appointment may likewise contribute to a certain 
respect on their part for the rules and regulations of the state 
authorities, 


MISCELLANY 

The miscellaneous fields over which state supervision has 
been exercised include swimming pools, places of public 
assembly, hospitals, and so forth. 

One has but to scan a few paragraphs of a recent Rhode 
Island report to be convinced that there is something to be 
said for the practice of state supervision over swimming 
pools, a practice that is also found in California, Florida and 
New Mexico. 

During the summer of 1920 a number of visits were made 

Comp. Stat. 1919, §1624; III. Rev. Stat. 1923, §65-3; Ind. Annot. Stat. 
1926, §8123; Iowa Code 1924, §2393; Kan. Rev. Stat. 1923, §63-102; 
Ky. Stat. 1922, §2062a-i; La. Stat. 1920, p. 776; Maine Rev. Stat. 
1916, p. 427; Md. Code 1924, art. 43, §16; Minn. Gen, Stat. 1923, 
§S 35 S: Miss, Code 1917, §4871; Mo. Rev. Stat. 1919, § 5796 ; Mont. 
Rev, Code 1921, §2316; Neb. Comp, Stat. 1922, §8228; Nev. Rev. Stat. 
1919, §2933; N. J. Comp, Laws Supple. 1911-24, p. 2724; N. Y. Cons. Laws 
Supple, 1921-3, §1740; N. C. Cons. Stat. 1919, §7086; N, D. Comp. Laws 
iprSi § 435 ; Okla. Comp. Stat. 1921, §§8667, 8983; Ore. Laws 1920, 
§8486; Penn. Stat. 1920, §§8975, 8983; R. I. Gen. Laws 1923, §2341; S. C. 
Code 1922, §§2336, 2393; Tcnn. Code 1919, §3ii8a-i; Va. Code 1924, 
§1361; Wash, Comp. Stat. 1922, §6011; W. Va. Code 1923, ch. 130, §23. 
Similar supervision is maintained by virtue of some " blanket clause ” in 
the general health law in Arkansas, New Mexico, Ohio, South Dakota, 
Texas, Utah and Wisconsin. 
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by state officials in Rhode Island to each ol the -wading pools 
in the various playgrounds. Samples of the water were 
collected for analysis, and inspection was made of the pre- 
vailing sanitary conditions. So far as possible complete 
information was obtained as to the care of the pool, the 
number of persons using it, etc. In all, eight pools were 
visited. 

At practically all of the pools which are fed from the city 
mains, the volume of water flowing through them was entirely 
too small to keep the pool clean. . . . Nearly all (of them) are 
very much overcrowded on hot days and analysis of the water in 
every one showed evidence of pollution with body wastes. At 
the Menne Park pool the conditions were particularly bad, 
owing to the fact that not only is the volume of water flowing 
very small, but that this water merely flows across one end and 
does not effect any purification of the main body of water in 
the pool. Moreover, this pool has a natural earth bottom and 
is only cleaned in the spring. Frequently as many as 1200 
persons use this pool in a day, and at such .times the water is 
extremely dirty and an analysis shows marked evidence of pollu- 
tion. Although officially designated as “ Wading Pools ” these 
pools are really nothing but shallow bathing or swimming pools. 
Most of the children and adults bring bathing suit.s, and those 
who do not, usually go into the water all over in whatever clothes 
they have on. At some of the pools, tents or houses are pro- 
vided where patrons may change their clothes and in some in- 
stances these houses were also found to be in a filthy condition.’- 

In a few states the mechanism of grant-in-aid is called 
into play in connection with, particular types of hospitaliza- 
tion. Such is the case in Washington, Massachusetts and 
California with respect to hospitals operated by the munici- 
palities for the exclusive treatment of tubercular cases. In 
commenting upon the results of this supervision the state 

. 1 Rhode Island Department of Health, Report 1920, p. 59, 
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board of California is emphatic. “ Sad comparisons can 
be made of the excellent care given in hospitals as a result 
of the subsidy, against the small appropriation and inade- 
quate quarters provided when there is no subsidy or standard 
to meet.” In Alabama, Indiana, Massachusetts, New York 
and Wisconsin aid is given to venereal disease clinics only. 
The situation in New York, perhaps, is typical. To aid in 
the establishment of such clinics, the venereal disease division 
of the state department of health offered to subsidize any 
city that undertook the organization of a clinic by supplying 
it with adequate equipment, providing the city on its part 
would secure a suitable location and employ a physician to 
do the work. The division furthermore offered to subsidize 
the clinic by supplying the required arsphemaminee and by 
offering to pay, for the first year, one half the salai'y of the 
nurse who should be employed to do the follow-up work. At 
present, the clinics in New York City and forty-two clinics 
outside the city have talcen advantage of the offer and are 
functioning under these conditions.’' 

Passing mention should perhaps be made of the fact that 
a similar grant is made in Ohio, Missouri and New Jersey in 
connection with the extermination of mosquitoes. In Illi- 
nois, although no money grant is made, certain professional 
services are rendered by state officials without cost to the 
municipalities. 

Notice should also be taken of the supervision maintained 
over places of public assembly. For the most part, however, 
this is maintained under some clause of a state housing law 
or else some blanket provision of the health code.^ 

1 New York Department of Health, Report ipao, p. loo. 

2 Conn. Stat. 1918, §2364; Mont, Code 1907, §1482; N. J. Comp. Laws 
1910, p. 2657* §6; Vt. Gen. Laws 1917, §6200. Colorado, Delaware, 
Florida, Illinois, New Hampshire, New Mexico, North Dakota, Oregon, 
Utah and Virginia Iikewi.se maintain such supervision by virtue of some 
“Watiket clause” in the general health laws oi the respective states. 
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It appears consequently that state boards of health have 
been given considerable power of supervision over local 
health activity generally, and even greater power over cer- 
tain particular phases of this activity/' In the majority of 
states these general powers of supervision seem to be designed 
to allow the state authorities to assume a position of natural 
leadership. To this end extensive powers for the amassing 
of information and the dissemination of advice have been 
lodged in their hands. In addition these supervising agencies 
have been very frequently permitted to lay down the broad 
outlines of municipal health activity, and in times of emer- 
gency or dire inefficiency on the part of the local authorities 
to step in and take over the administration of the local health 
service themselves. 

The supervision maintained over those phases of municipal 
health activity which have been marked for particular con- 
sideration — ^personnel, local sanitary ordinances, the collec- 
tion of vital statistics, the construction and operation of 
water-works and sewage system, etc. — is much more inten- 
sive and much less a gun behind the door. It is obviously 
designed to keep these aspects of municipal health activity 
under constant surveillance by the state authorities. 



CHAPTER V 


Education 

“ To an extent characteristic of no other institution save 
that oi the state itself, the school has power to modify the 
social order.” ’■ Were no other considerations involved, 
this fact alone would be sufficient justification for raising 
the question of the proper allocation of this tremendous 
power. Needless to say, numerous other factors are present 
in the situation. Approximately one fifth of the entire 
country is enrolled in the public schools, the combined bud- 
gets of which total at least a billion and a half dollars a year. 
The property involved is valued at more than two billions.” 
The task of administering this colossal enterprise, conse- 
quently, would also suffice as a reason for raising this ques- 
tion. And difficult as the burden of administration is, it is 
completely overshadowed by certain educational problems still 
awaiting solution. The presence of approximately 6,000,- 
000 people in the country over ten years of age who are un- 
able to read or write certainly calls for action. Equally 
important is the task of assimilating the alien races who have 
flocked to our shores, a portion of which, at least, devolves 
on our public schools. No less serious is the problem of 
moral education. Conservative estimates based upon the 
1920 census indicate that an outlaw army more than a million 
strong is continually preying upon the people of the country. 
A total of 576,000 jail-birds were actually incarcerated in the 

1 Dewey, John, Moral Principles in Education, New York (1909), p. v. 

2 Statistics of City School Systems xgsi-igee. Bureau of Education 
Bulletin 1924, No. 34, PP- 4 , 6, 221. 
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penal institutions of the country in 1919.’- To some degree, 
at least, this too must be considered an educational problem. 
The fact is that the industrial revolution has to a consider- 
able extent broken down the training once received in the 
home, intellectual as well as moral, and this, together with 
the growing complexity of modern life, is making the task 
of the schools more and more difficult. 

The answer to the question — ^what agency is best fitted to 
vdeld this tremendous power, to carry on this stupendous 
task of administration, and effectively to solve these educa- 
tional problems — is, consequently, of considerable import- 
ance, Historically the answer which has been given in the 
field of education is the same as that which originally was 
given in the field of health; to wit, the locality. And there 
are many who believe this historic answer has been the cor- 
rect one, The danger point of centralization, they contend, is, 
if anywhere, in the realm of education. In support of this 
contention they point to Europe. To the centralized school 
system of Prussia more than to any other single factor they 
accredit the ultra-nationalism of the Germans. Similarly, 
they believe a centralized school system is in large measure 
responsible for the chauvinism of the French. These are by 
no means the only faults, however, deemed inherent in the 
system. The very atmosphere it creates is considered repre- 
hensible. Even the slight centralization of control which has 
developed in American has called forth bitter invective. 

Says a writer in School and Society: 

That liberating freedom of thought which Bertrand Russell 
celebrates as the supreme merit of education, the freeman’s in- 
heritance, is as alien to the conception of our reigning schoolmen 
as intellectual honesty to the traditional diplomat. A bureau- 
cracy by its very nature is primarily and whole-heartedly inter- 
ested in power, prejudice and prestige. . . . The board of educa- 

r Henderson, G. C, Keys to Crookdontj New York (1924), p, 7. 
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tion, the board of examiners, the board of superintendents — what 
human bond ties them to the teaching body ? Those tight little 
bureaucracies move and have their beings in smug microcosms 
of their undisputed own. They are centers of fear and au- 
thority, not in any imaginable sense centers of suggestion, in- 
spiration or even enhanced efficiency. . . . System overshadows 
personality. Conformity ousts originality. Obedience usurps 
the place of reflection.^ 

This, the believers in decentralization contend, is the in- 
evitable result of centralization. 

Their view, nevertheless, is by no means universally ac- 
cepted. There are those who maintain that a certain degree 
of centralization is both inevitable and necessary. They 
contend that “ the danger which above all others a democratic 
nation must avoid is disintegration into units with no im- 
mediate concern but self-interest, into individuals to whom 
social duties and bonds are gradually ceasing to appeal.” 
The most effective preventive of such disintegration is, as 
they see it, education. 'And that this great unifying force 
will be directed toward this end much more effectively if it 
is vested in the hands of the state authorities than if it lies 
scattered about in the hands of local boards of education in 
ten thousand municipalities seems to them obvious. 

The great mass of people are comparatively uncultivated, and the 
uncultivated cannot be competent judges of cultivation. Those 
who most need cultivation are least capable of finding their way to 
it by their own lights. By many people education is not desired, 
and where the end is not desired, the means will not be provided. 
If the end should be, as it probably would, as in many communi- 
ties we know it is, erroneously conceived, the means provided 
would not be suitable. These are the reasons why the state 
is morally bound to exercise the legal prerogatives of providing 
public education. But observe, the same arguments -which re- 


'■ Howe, S, C, School and Society, 1919, p. 706. 
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quire the state to provide public education, require it when it 
delegates powers to a municipality to take all necessary measures 
to gttard against the abuse of these powers} 

More forcible, perhaps, than either of these general con- 
siderations are certain characteristics which have developed 
in local educational administration. Take the local school 
board for example ! 

Everyone knows the school board. Men get on it wlto want 
to get on ; the beach-comber who is iirterested in smuggling into 
the system his sisters, and his cousins, and his aunts ; the solemn 
man who believes in his kind of education, but is opposed to 
taxation with or without representation; the safe and sane 
conservative citizen who gets on to keep the other fellow off, 
or to keep them from spending too much. Besides these, if 
there is a college in the community, a college professor crops up 
in the board at rare intervals to represent the interests of culture 
in the college faculty ward ; or lacking colleges or other legiti- 
mate machinery of the liigher side of life, the legal profession 
is usually drawn upon, as the next best traditional contributor to 
educational experience. . . . This board, of course, knows what 
education is, not necessarily by having had it, to be sure, any 
more than a doctor needs to have every disease he treats. It is 
aware, however, of its own duties which are to levy the school 
tax, to put up new buildings when it becomes necessary to shine 
down a rival town; and last, if not least, to hire the Teachers." 

Even more biting in his denunciation of the existing system 
is J. P. Munro. 

The expenditure of educational funds is in the hands, not of 
experts but of amateurs ... of school boards whose members 

1 Maxwell, W. H., A Quarter Century of Public School Development, 
New York (1912), p. 287. Mr, Maxwell, it should be said, changed his 
point oi view before he died. His summitig up, however, still stands as 
a cogent expression of this point of view. 

* Roberts, H. F., School and Society, 1919, p. 370. 
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know little or nothing concerning this stupendous enterprise over 
which they Imve autocratic control; of teachers a majority of 
whom are untrained and who regard their occupation merely as 
a make-shift; and in too many cases, of corrupt politicians who 
look upon the schools as so much added loot in their sacking of 
the modern Babylon. Think of it! A business capitalized at 
nearly eight billions of dollars, in which, therefore, every man, 
woman and child has one hundred dollars at stake ; a business, 
moreover, having branches in every city and town and in almost 
every hamlet of the United States, is carried on — with notable 
exceptions which but emphasize the general inadequacy — by 
boards of directors who know practically nothing about it, and 
by agents who are lai'gely untrained, underpaid, and temporary. 
The business, moreover, is so unsafeguarded as to be at the 
mercy of any unscrupulous men who may desire to use it as 
a means to their own political fortunes, or as quarry for their 
"honest graft”. . , . Even the best school boards are com- 
posed of business men confessedly unacquainted with educa- 
tion since tlieir school days, while the worst are made up of 
"heelers” with eyes glued upon the funds available for graft 
or bribery. ... Is it to be wondered at that school super- 
intendents, even where they exist at all, are most success- 
ful when they are most politic, that teachers Irave little genuine 
interest in a profession dominated by the untrained or worse. 
The confessions of experienced school superintendents would 
make disheartening reading. They would be stories, mainly of 
dealings with petty despots, ignorant of education, but eager to 
exercise their absolute authority — stories, therefore, of intrigue, 
of the flattering of vanities, and catering to personal weakness, 
of wearing away unreasoning prejudices, of yielding to im- 
proper pressures from those having life-and-death power over 
one’s career, of sacrificing the children to save the teachers and 
to save one’s self.^ 

Whether these accounts are exaggerated or not is, per- 

^ Munro, J. P., Demands of Education, New York (1912), p. 8 
ei seq. 
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haps, a moot question. That there is an element of truth in 
them is less controversial. At any rate, whether wiKsely or 
not, the forces making for centralization have slowly but 
surely been carrying the day. The first state superintend- 
ent of common schools was appointed to office in New York 
in i8ii2. By 1S144 Illinois, Louisiana, Pennsylvania, Rhode 
Island, Tennessee, and Vermont had all followed suit. 
More than half the states had fallen into line by 1S50, and by 
1861 twelve other.s had followed their example. Since that 
date state supervision has come to he a generally accepted 
fact. The history of the ensuing years is, in reality, merely 
the history of the gradual strengthening of the supervisory 
bodies. Today there are few aspects of elementary or 
secondary education which are not to some extent subject to 
state administrative supervision. Indeed, in many states 
practically all local educational activities are subject in a 
limited degree at least to the guidance of state officials. In 
certain fields this supervision is much more stringent than in 
others. Chief among these are the selection of the teach- 
ing personnel, the determination of the school curriculum, 
and the selection of the text books on the basis of which in- 
struction is to be given. In addition, special attention has 
been paid to the development of courses in agriculture, home 
economics, and industrial training, as well as special classes 
for defectives in a great many jurisdictions. School libra- 
ries, normal training, high schools, school attendance, the 
length of school terms and the condition of school buildings 
have also been singled out as objects worthy of consideration. 

GENERAL SUPERVISION 

A limited degree of supervision over all educational activity 
is maintained practically everywhere. In this connection the 
mechanisms of reports, inspection and adznce are those most 
widely used. Although in a few states the scope of material 
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■v\hich may be called for in the reports is strictly limited to 
certain data specified in the laws, for the most part the grant 
of statutory authority in this connection is unusually sweep- 
ing.’- The provision of the New York code which empowers 

1 Annual Reports: Ala. School Code 1924, art. 3, §12; Anz. Rev. Stat. 

1913. §2705; Ark. Stat. 1921, §8797; Cal. Pol. Code 1923, §1532; Col. 
Comp. Laws 1921, §8273; Conn. Gen. Stat. 1918, §34017; Del. Laws 
Spec. Sess. 1920, ch. 48, §21; Fla. Rev. Stat. 1920, §464; Ga. Annot. Code 

1914, §1466; Idaho Comp. Stat. 1919, §820; 111 . Rev. Stat. 1923, ch. 122, 
§4; Ind. Stat. 1926, §6520; Iowa Code 1924, §4106; Kan. Rev. Stat. 1923, 
§72-207 ;Ky. Stat. 1922, §43992-9; La. Supple. Stat. 1926, Act 100, §§S, 44 ; 
Maine Rev. Stat. 1916, p. 357; Md. Code 1924, art. 79, §19; Mass. Gen. 
Laws 1921, ch. 72, §3; Mich. Comp. Laws 1915, §5689; Minn. Gen. Stat. 
1923, §2977 ; Miss. Annot. Code Supple. 1917, § 7397 ; Mo. Rev. Stat. 1919, 
§11185 ; Mont. Code i92t, §935; Neb. Comp. Stat. 1922, §6478; Nev. Rev. 
Laws igig, §3244; N. H. Public Laws 1926, ch. 116, §iii; N. J. School 
Laws, §19 ; N. M. Session Laws 1923, ch. 148, §105 ; N. Y. Cons. Laws 1918, 
p.20ig; N. C. Cons. Stat. 1919, §5442; N. D. Code 1913, §1108; Ohio Code 
192^, §7784; Okla. Stat. 1921, §10297; Ore. Laws 1920, §4996; Penn. 
School Laws 1921, §1002; R. I. Gen. Laws 1923, §976; S. C. Code 1922, 
§2537; S. D. Rev. Stat. 1919, §74241 Tenn. Code 1917, §1409; Tex. Civil 
Stat. 1925, §2661; Utah Code 1917, §4518; Vt. Gen. Laws 1917, §1195; 
Va, Code 1924, §64.59; Wash. Stat. 1922, §4523; W. Va. Code 1923, ch. 
4S, §19; Wis. Stat. 1925, §39.11; Wyo. Comp. Stat. 1920, §2307. 

In the majority of states certain specified information may be obtained 
at the call of the state authorities. Ala. School Code 1924, art. 3, §12; 
Ariz. Rev. Stat. 1913, §2703; Ark. Stat. 1921, §8797; Cal. Pol. Code 1923, 
§1532; Col. Comp. Laws 1921, §8270; Conn. Gen. Stat, 1918, §1017; Del. 
Laws Spec. Sess. 1920, ch. 48, §21; Fla. Rev. Stat. 1920, §454; Ga. Annot. 
Code 1914, §1466; Idaho Comp. Stat. 1919, §803; 111 . Rev. Stat, 1923, ch. 
122, §4; Ind. Stat. 1926, §6431; Kan. Rev. Stat. 1923, §72-204; La. Supple. 
Stat. 1926, Act 100, §§s, 44; Maine Rev. Stat. 1916, pp. 357, 362; Md. 
Code 1924, art. 77, §ig ; Mass. Gen. Laws 1921, ch. 69, §i ; Mich. Corap, 
Laws 1915, §5691; Minn. Gen. Stat. 1923, §2977; Miss. Annot. Code 

Supple. 1917, §7397; Mo. Rev. Stat. 1919, §11185; Mont. Code 1921, 

§9351 Neb. Comp. Stat. 1922, §6478; Nev. Rev. Laws 1919, §3244; 
N. H. Public Laws 1926, ch. 116, §11; N. J, School Laws, §19,' 

N. M. Session Laws 1923, ch. 148, §103; N. Y, Cons. Laws 1918, 

p. 2019; N. D. Code 1913, §1135; Ohio Code 1926, §7784; Olda. Stat. 1921, 
§ 10399 ; Ore. Laws 192a, §4996; Penn. School Laws 1921, §317; R. I. 
Gen. Laws 1923, ch. 66, §4: S. C. Code 1922, § 2537 : S. D. Rev. Stat. igig, 
§7424 ; Tenn, Code 1917, §1409 ; Tex. Civil Stat. 1925, §2661 ; Utah Code 
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the regents to obtain from all schools under their supervision 
duly verified reports giving such information and in such 
form as the regents or the commissioner of education shall 
from time to time require ” is more or less typical of the 
average statute. It is not uncommon, however, even in con- 
nection with as sweeping a grant of power as this, to find 
enumerated in the law a long list of specific items which 
must be included in the reports thus demanded. For the 
most part this information may be obtained whenever the 
supervising authorities so desire. In a number of the states, 
however, a definite date is set for an annual report, which 
may or may not be supplemented by demands for further in- 
formation as the state authorities see fit. 

Augmenting the information thus obtained is that ac- 
quired through the process of inspection} In many in- 

1917, §4518; Vt. Gen. Laws 1917, §1105; Wash. Stat. 1922, §4523; W. Va. 
Code 1923, ch. 45, §19; Wyo. Comp. Stat. 1920, §142. 

Similarly in the majority of jurisdictions the state authorities may 
request such information as they see fit. Ala. School Code, art. 3, §12; 
Ariz. Rev. Stat. 1913, §2705 : Ark. Stat. 1921, §8797 ; Cal. Pol. Code 1923, 
§1532; Col. Comp. Laws 1921, §8273; Conn. Gen. Stat. 1918, §1017; Del. 
Laws Spec. Sess. 1920, ch. 48, §21 ; Fla. Rev. Stat. ipzo, §354; Ga. Annot. 
Code 1914, §1466 ; Idaho Comp. Stat. 1919, §803 ; 111. Rev. Stat, 1923, ch. 
122, §4; Ind. Stat. 1926, §6431; Iowa Code 1924, §4106; Kan. Rev. Stat. 
1923, §72-204; La. Supple. Stat. 1926, Act 100, §§5, 44; Maine Rev. Stat. 
1916, p. 357: Md. Code 1924, art. 77, §19; Mass. Gen, Laws 1921. ch. 69, 
§l ; Mich. Comp. Laws 1915, §5691; Minn. Gen, Stat. 1923, §2977; Aliss. 
Annot. Code Supple. 1917, §7397; Mo. Rev. Stat. 1919, §11185; Mont. 
Code 1921, §935; Neb. Comp. Stat. 1922, §6478; Nev. Rev. Laws 1919, 
§3244; N. H. Public Laws 1926, ch. 116, §11; N, J. School Laws, §19; 
N. M. Session Laws 1923, ch. 148, §105 ; N. Y. Cons. Laws 1918, p. 3019 ; 
N. D. Code 1913, §1135; Ohio Code 1926, §7784; Okla. Stat. 1921, §10317; 
Ore. Laws 1920, §4996; Penn. School Laws 1921, §317; R. I. Gen. Laws 
1923, ch. 66 , § 4 ; S. C. Code 1922, §3537; S. D. Rev, Stat. 1919, §7424: 
Tenn. Code 1917, §1409; Tex. Civil Stat. T935, §2661; Utah Code 1917, 
§4518; Vt. Gen. Laws 1917, §1193: Wash. Stat. 1922, §4523; W. Va. Code 
1923, ch. 45, §19; Wis. Stat. 1925, §39.11 ; Wyo. Corap. Stat, 1920, §142. 

1 Inspection of elementary schools: Ala, School Code, art, 3, §13; Ariz. 
Rev. Stat 1913, §2705; Cal. Pol. Code 1923, §1319; Col. Comp. Laws 1921, 
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stances in no way other than by personal visitation is it 
possible to olhain that understanding of a situation so neces- 
sary in educational work. And in no other way it might be 
added is it possible so effectively to disseminate sound ad- 
vice, In thirty states, consequently, the mechanism has been 
used for the control of elementary education, and in a some- 
what smaller number for the supervision of high schools, 
d'he commissioner of education in a number of jurisdictions 
is personally enjoined to visit every town and city in the state 
for the purpose of inspecting the schools therein; in others, 
he is empowered to appoint inspectors for the task. It is 
very probable that in those states in which a suitable staff 
is thus placed at the disposal of the state educational author- 
ities, the supervision maintained is superior to that exer- 
cised elsewhere. Illustrative of the statutory grants of 
authority in this connection is the provision in the code of 

§8270; Ga. Annot. Code 1914, §1467; Idaho Comp. Stat. 1019, §803; Ind. 
Rev. Stat. 1931, ch. 197, ; Iowa Code 1924, §3831 ; Kan. Rev. Stat. 1915, 

§8876 ; Ky. Stat, 1923, §43982-1 ; Maine Rev. Stat. 1919, p. 23 ! Md. Code 
1934, art. 77, §35 : Mass. Gen. Laws 1921, ch. 69, §i ; Mich. Comp. Laws 
1933, §2828; Miss. Annot, Code Supple. 1917, §7595; Mo. Rev. Stat. 1919, 
§11336; Neb. Comp. Stat. 1913, §6901 ; Nev, Rev. Laws 1919, §3244; N. H. 
Public Laws 1901, p. 305; N. J. Comp. Stat Supple. 1911-14, §185-210; 
N. Y. Cons. Laws 1918, p. 2019; N. D. Code 1913, §1427; Ohio Code 
1930, §7753: Ore. Laws 1920, §4918; R. I, Gen. Laws 1909, p. 207; S. C. 
Code 1922, §2532; Tenn. Code 1917, §1408; Utah Code 1917, §4SiS; Vt 
Gen, Laws 1917, §1172; Va. Code 1924, §610; W. Va. Code 1923, ch. 
45 , § 19 ' 

Inspection of high schools: Ala. School Code, art, 4, §5s; Cal. Pol. 
Code 1923, §1319; Ga. Annot Code 1914, §1467; Idaho Comp. Stat. 1919, 
§803: Ky. Stat. 1922, §4398a-i; Maine Rev. Stat. 1919, p. 25; Md. Code 
1924, art. 77, §35 ; Mass. Gen. Laws 1921, ch. 69, §1 ; Mich. Comp. Laws 
1915, §5641 ; Mi.ss. Annot. Code Supple. 1917, §7597 ; Mo. Rev. Stat. 1919, 
§11336; Nev. Rev. Laws 1919. §3344; N. J. Comp. Stat. Supple, 1911-14, 
§i8s-2ie; N. y. Cons. Laws 1918, p. 2019; Ore. Laws 1920, §4918; R. I. 
Geo. I«vs 1933, ch. 81; S. C. Code 1922, §2533; S, D. Rev. Stat. 1919, 
§7386: Tem Code 1917, §1408; Utah Code 1917, §4518; Vt. Gen. Laws 
1917. §1173; W. Va- Code 1923, di. 45, §19. 
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Indiana setting forth, as it does, the procedure to be followed 
in that jurisdiction. 

The state superintendent of public instruction with the approval 
of the state board of education shall appoint within thirty days 
a suitable person to inspect elementary and high schools, if in 
the judgment of the majority of the state board of education the 
circumstances and need of the schools warrant the services of 
more than one inspector. 

That such control is higdily desirable secrn.s alino.st axio- 
matic to officialdom. Over and over again iir the report.s of 
the state departments of education i.s found the contention 
that such supervision is absolutely essential. Appeal is fre- 
quently made to the practice of private business. “ On in- 
vestigation," says a recent report of the superintendent of 
education in Delaware, “ it has been found that one telephone 
operator in eleven devotes her full time to the remaining ten. 
The hospitals place one nurse in charge of five to fourteen 
others. Department stores use one supervisor to twenty- 
five sales people. Banks have one supervisor over six to 
fifteen persons. Admitting our school system is a very im- 
portant business proposition, these figures indicate that the 
request for supervision and supervisors is not unreason- 
able.” ^ 

In this quotation, he it noted, emphasis is placed not upon 
the acquisition of information by this process, but upon the 
maintenance of guidance and the disseminalioH of advice. 
The very substitution of the word supervisor for that of in- 
spector indicates that it is this aspect of the mechaui.sm which 
is uppermost in the mind of the author of the (piotation. 
‘’Valuable service is rendered,” says aiiother superintendent, 
not only " in creating a stronger school sentiment, hut in 
making helpful sugge.stions, encouraging and stimulating 

1 Report nf Dclaiairc Slate Board of Education p. 33. 
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school officers. Seeing the best in equipment, management 
and instruction, these officials are in a position to offer officers 
and teachers the benefit of criticism, timely, restraining and 
suggestive, in the light of this wise observation. Vested 
with state authority, they often give progressive superintend- 
ents, teachers and school officers needed moral support in 
communities where a too conservative public opinion pre- 
vails. State inspection has been a directing force in the 
more judicious and economical expenditure of public funds 
for the construction of school houses, in the employment of 
trained and competent superintendents and teachers, and in 
efforts toward the unification of courses of study.” ^ 

In addition to the dissemination of advice in this manner, 
at least five other channels are used : public addresses, con- 
ventions of superintendents, teachers’ institutes, the mail, 
and publicity. 

Very frecpiently no method for the dissemination of advice 
can be as effective as that of personal visitation, for concrete 
suggestions after all depend upon first-hand knowledge of 
conditions, to obtain which in many instances the supervising 
officer must actually visit the classroom, since there only can 
the process of teaching be seen. Nevertheless supervision 
of this character is exceedingly expensive as a single in- 

1 Report on Public Instruction 1903-6, Minnesota, p. 9. And as a result 
of this reasoning some twenty-two states specifically direct their educa- 
tional authorities to make use of this medium for the dissemination of 
advice : Ark, Stat. 1921, §8949 ; Cal. Pol. Code 1923, §1532 ; Del. Laws Spec. 
Sess. 1920, ch. 48, §7; Fla. Rev. Stat. 1920, §487; Ind. Stat. 1926, §6430; 
Md. Code 1924, art. 77, §33; Miss, Annot. Code Supple. 1917, §7603; Mo. 
Rev. Stat. 1919, §11336; Mont. Code 1921, §943; Nev. Rev. Laws 1919, 
§3244; N. M. Session Laws 1923, ch. 148, §205; N. Y. Cons. Laws 1918, 
P-2035; N* C. Cons. Stat. 1919, §5392; N. D. Code Supple. 1923, §1433; 
Ohio Code 1926, §354; Okla, Stat. 1921, §10306; Ore. Laws 1920, §4918; 
R. L Gen. Laws 1923, ch, 63, §1; Tenn. Code 1917, §1408; Utah Code 
i&t 7 i §45iS; Vt. Gen, Laws 1917, §1182; Wyo. Comp. Stat. 1920, §2332. 
It is probable, however, that such actiou is common in every state which 
maintains a system of supervision. 
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dividual can cover only a limited number of class-rooms in 
a day. Furthermore many of the points to be made are so 
general in their character that personal conferences are by 
no means necessary. Consecpiently these other avenues of 
action may very frequently be used with considerable justi- 
fication. 

The effectiveness of disseminating advice through the 
medium of a group varies, of course, according to the char- 
acter of the group. Although conceding that some good 
may be accomplished under all circumstances, one cannot help 
wondering whether making addresses_ to the general public 
is the best use that can be made of a supervisor’s time.’’ It 
seems probable to the casual observer at least that the time 
spent with specialized groups, city superintendents or teach- 
ers, is much more profitably employed. On this theory 
provision is made in a number of states for holding conven- 
tions of county and city superintendents." In some juris- 

1 Cal, Comp. Laws 1921, §8270 ; Del. Laws Spec. Sess. 1920, ch, 48, §7 ; 
111 . Rev. Stat. 1923, ch. 123, §3; Iowa Code 1924, §3831; La. Stat. Supple. 
1926, Act 100, §41 ; Maine Rev. Stat. igi 6 , p. 383 ; Mass. Gen. Laws 1921, 
ch. 69, §i ; Mont Code 1921, §948 ; N. M. Session Laws 1923, ch. 148, §205 ; 
N, C. Comp. Stat. 1919, §5392; N. D. Code 1913, §1110; Okla. Stat. 1921, 
§10303; R. I. Gen. Laws 1923, §933; S. C. Code 1922, §2533; Wyo. 
Comp. Stat. 1920, §2332. It must be conceded that the necessity o£ edu- 
cating the general public to the point of accepting or backing; an educa- 
tional policy sometimes justifies extensive use of this avenue ior fte 
dissemination of advice. 

2 Ala. School Code, art. 4, §42 ; Artz. Rev. Stat 1913, §2705 ; Cal. Pol. 
Code 1923, §1533; Del, Laws Spec, Sess. 1920, ch. 48, §7; Fla. Rev. Stat. 
1920, §153; Idaho Comp. Stat. 1919. §803: Iowa Code 1919, §2267 ; Ky, Stat. 
1922, §4312; La, Supple. Stat. 1936, Act 100, §40; Maine Rev. Stat. 1917, 
p. 183; ild. Code 1924, art 77, §29; J,£ass. Gen, Laws 1921, ch. fig, gi; 
Miss. Annot. Code Supple. 1917, §7603: Mont Code ign, 8043; N. H. 
Public Laws I92f5, ch. 117, §29; N. J. Comp. Stat Supple. I9it-I4, §185- 
2ic; N. C. Cons. Stat igig, §5436; N. D. Code Supple. 1923, §1137; Ohio 
Code 1926, §354; Ore. Laws 1920, §5011; R. I, Gen. Laws 3923, ch. 74; 
S. D. Rev. Stat. 1979, §738(5; Utah Code 1917, §4524; Vt, Laws 1923, no. 
32: Wash. Stat 1932, §4523; W. Va. Code 1923, ch. 45, §21; Wis. Stat. 

192s, §40.693* 
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dictions this action is mandatory; in others, it seems to be 
optional. Illustrative of the legislative enactments in this 
connection are the provisions of law in New Jersey and 
West Virginia. In New Jersey the law is mandatory. The 
commissioner of education “ shall hold meetings of city and 
county superintendents at least once in each year for the dis- 
cussion of school affairs, and ways and means of promoting 
a thorough and efficient system of education.” ^ In West 
Virginia, on the other hand, the state superintendent of 
education is merely given “ authority to call conferences of 
county, district and city superintendents .... for con- 
sidering with them any matters relating to the conditions and 
needs of the schools, and the proper means of improving the 
schools throughout the state,” hut no duty to do so is im- 
posed upon him.” 

Some conception of the manner in which this mechan- 
ism operates and the value thereof can be obtained from a 
comment made by the superintendent of public instruction in 
Utah some time ago in which he said : 

These gatherings are mo.st Valuable not only for the excellence 
of the programs which are furnished almost wholly by the super- 
intendents themselves, but for the opportunities afforded for the 
informal discussion of the practical daily difficulties of educa- 
tional administration and supervision as they present themselves 
in the various city and rural districts throughout the state. The 
range of subjects presented in the programs, the varied ex- 
perience of the different superintendents, the keen insight into 
conditions that exist in the various districts, the frank, con- 
structive criticisms which were in constant evidence and the ap- 
preciation the superintendents have for each other are all matters 
for congratulation. During the convention ... a number of 
important matters came up, were discussed and finally made sub- 

r S%tp-r(t. 

3 Supra. 
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jects for resolutions conveying to the code commission the atti- 
tude of the superintendents and indicating certain lines of needed 
legislation. Among these may be mentioned : the time of taking 
the school census, violation of contract by teachers, procedure 
in the formulation of courses of study, the reorganization of the 
state department, and a number of less important matters.^ 

The value of these meetings obviously tkpeuds upou the 
capacity of tlio.se in charge, and for every one that is worth 
while there undoubtedly are others which are utterly worth- 
less. 

Equally effective, or at least of equal potentiality, is the 
work done through teachers’ institutes which are held in the 
vast majority of states. In some jurisdictions these meet- 
ings are held under the aegis of the county or city super- 
intendents by virtue of the authority vested in them by the 
statutes: in a number of states, however, they have been 
placed under the control of the state departments of educa- 
tion.” One state superintendent describes and evaluates the 
procedure as follows: 

1 Utah Superintendent of Public Instrnclion, Report 1918, p. 37. 

2 Ala. School Code 1924, art. 4, §43: Ariz. Laws 1931, ch. 134; Ark. 

Stat. 1931, §8764; Col. Comp. Laws 1921, §8455; Conn. Gen. Stat. 191S, 
§826; Del. Laws Spec. Sess. 1920, ch. 48, §7; Fla. Rev. Stat. 1920, §153; 
Ga. Annot. Code 1914, §1474; Idaho Comp. Stat. 1919, §803; III. Rev. Stat, 
1933, ch. 122, §483; Iowa Code 1924, §4108; Kan. Rev. Stat. 1933, §72- 
1403; Ky. Stat. IQ22, §4509: La. Supple. Stat. 1926, Act too, §40; Maine 
Rev. Stat. 1916, p. 383: iUI. Code 1924, art. 77, 520: Mas.?. Gm. Laws 
1921. ch. (19, gi ; Mich. Conip. Law.s 1915, ; Minn. Gen. Stat. 1923, 

§.3059; Miss. Annot Code Supple. 1917, §777(1; Mo. Rev. Stat. 1019, 
§11336; Mont. Code 1921, ,§836; Keb. Comp. .Stat. 1022, §6.148; Rev. Rev. 
I.aws 1019, §3-:44: N. II. Puhlic Law.s 1926, di. tl6, §,34; N. M. Session 
Laws IQJ3, ch. i.)8, §103; M. Y. Com. I-aw.s I(}i8, p. 2239; N. C. Cons. 
Stat. 1919, S5G38; N. I), Code Supple. 1923, §1113; Ohl) Code 1926, 
§77-25; Okla. Slut. 1921, §10301; Ore, Laws 11120, §4938; R. [. Gen. I.aws 
1909, p. 267; S. D, Rev. Stat. torn, §7388; Tenn. Code 1917, f'tpio: Utah 
Code 1917. §4.324; \'c. Laws 1923, no. 33; W. Va. Code 1023, ch, 45, §21; 
Wyo. Comp. Stat. 1920, §2320. 
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During the past year contact with the larger schools was made 
for the most part through conferences of teachers at the county 
teachers’ meetings. In several of these a special program on 
the round table plan was arranged. Topics of general yet im- 
mediate interest were outlined, including such matters as the 
grading of pupils, study habits of pupils, securing supervised 
study, cooperation of the home, and the teaching of certain 
subjects such as English. As these meetings brought together 
the teachers of all classes of schools, the more important acti- 
vities could be followed and new lines of progress developed. 
Altogether the round table conference proved a very acceptable 
and seemingly profitable program. 

Equally important as a channel for the dissemination of 
advice in this field as in all others is the mail. Merely a 
glance at the mass of material which must be handled by the 
state departments of education each year is conclusive. An 
analysis of the correspondence of the department of educa- 
tion in Washington may possibly be of interest. 'Certainly 
there is no reason why the correspondence of this department 
should be heavier than that of departments elsewhere. All 
told in 1918, the only date for which such an analysis has 
been made, thirty thousand six hundred and fifty-two com- 
munications were received. Of these ten thousand seven 
hundred and eighty were classified as general. One thous- 
and 'five hundred and forty-two related to legal problems and 
approximately the same number, one thousand two hundred 
and forty-nine, were concerned with the internal operations 
of the state board itself. Seven hundred and twenty-five 
dealt with county problems. By far the largest number, 
however, nine thousand five hundred and sixteen, were con- 
cerned with the examination aird certification of teachers. 
High school problems were responsible for four hundred 
seventy-one inquiries, and educational meetings for six hun- 
dred sixty-eight. Vocational education in its turn evoked 



EDUCATION 


157 


four hundred sixty-six. Inquiries relative to vouchers and 
warrant books ran up to four hundred seventy-three, and 
approximately one hundred and fifteen were received con- 
cerning questions of registration and records. Three hun- 
dred and ninety-seven pieces of correspondence related to 
annual reports and apportionment, whereas rural life con- 
ferences seemingly necessitated five hundred and twenty, and 
community centers, four hundred and eighty-nine. In the 
maintenance of clubs, fairs and extension work over one 
thousand items of correspondence were involved. The re- 
maining letters were more or less miscellaneous. It is im- 
possible to tell from the data furnished in the report the 
exact proportion of this correspondence wliich was main- 
tained with the educational authorities of the various munici- 
palities ; nevertheless there can be no question but that they 
received their due share. What proportion of this corre- 
spondence can rightly be classified as advice is also difficult 
to determine. The bulk of it, however, undoubtedly falls 
into that category. 

The part that publicity plays in this connection likewise, 
can be measured only roughly. Most state departments of 
education, however, make extensive use of bulletins and 
circulars which are sent free to those who are interested.^ 

1 Ala. School Code 1924, art. 4, §14; Ariz. Rev. Stat. 1913, §2705; Cal. 
Pol. Code 1923, §ts6o; Col. Comp. Laws 1921, §8269 ; Conn. Gen. Stat 1919, 
§826; Del, Law.s Spec. Sess. 1920, ch. 48, §7; Fla, Rev. Stat. 1920, §153; 
Ga. Annot, Code 1914, §1466; Idaho Comp, Stat. 1919, §803; 111 . Rev. Stat. 
1923, ch. 122, §3; Ind. Stat. 1926, §6442; Iowa Code 1924, §3831 ; Ky. Stat. 
1922, §4395 ; La, Supple, Stat 1926, Act lOo, §41 ; Maine Rev. Stat. 1916, 
p. 383; Md. Code 1924, art. 77, §12; Mass, Gen. Laws Supple. 1921, ch. 69, 
§1; Miss. Annot. Code 1917, §7603; Mo. Rev. Stat, 1919, §11344; Mont 
Code 1921, §938'; Neb. Comp. Stat. 1922, §6479; Nev. Rev. Laws 1919, 
§324^4; N. M. Ses.sion Laws 1923, ch. 148, §205; N. Y. Cons. Laws 1918, 
p. 2035; N, C. Cons. Stat 1919. §33935 N. D, Code 1913, §1110; Ohio 
Code 1926, §354; Okla. Stat. 1921, §10303; R. 1 . Gen. Laws 1923, §933: 
S. C. Code 1922, §2333; Tex. Civil Stat 1925, §2656; Utah Code 1917, 
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Amongst the pamphlets most widely distributed in Missouri 
are : (u) the high school course of study, which contains a de- 
tailed outline of the work to be done in the different classes 
of schools together with the requirements of teachers and 
school equipment; (2) the elementary courses of study, out- 
lining the work of the eight elementary grades, showing the 
system of alternation, and giving the requirements for 
approved rural schools; (3) the school laws, a digest of the 
laws relating to schools including all opinions and supreme 
court decisions relative thereto; (4) a syllabus of courses 
for teacher-training high schools, giving a complete outline 
of the courses in education and a list of the reference books 
required; (5) plans for both school buildings and equipment; 
(6) a high school directory ; (7) regulations regarding state 
and county certificates together with the rules governing the 
issuance and renewal of such certificates; (8) a circular of 
high school credits, containing a list of the public high 
schools, the class to which each belongs and the amount of 
credit given ; (9) the annual report on the condition of the 
public schools; (10) the premium list of the educational 
exhibit and state fair, listing all articles for which premiums 
are offered each year at the state fair; (ii) a vocational 
educational* bulletin, giving the plan for the administration 
of the Smith-Hughes Act together with the requirements 
for teachers and supervisors ; (12) a plant production bulletin 
outlining a year’s work in plant production for the vocational 
high schools; (13) an animal production bulletin similar to 
the above; and (14) a bulletin on clothing, food and shelter, 
outlining courses for two years’ work in home economics. 
'While this list can in no wise pretend to be typical, some idea 
of the uses of publicity in the field of education can, perhaps, 
be obtained from it. 

§4320; Wash. Stat. 1922, §4685; W, Va. Code 1923, ch. 45, §23; Wyo. 
Comp. Stat 1920, 12332, 
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In addition to the supervision thus exercised by the dis- 
semination of advice through these various channels, the 
mechanism of grant-in-aid has been called into play/ Two 
or possibly three purposes have motivated the legislatures in 
the enactment of this legislation: first, a desire to equalize 
the revenues available for school purposes among the vari- 
ous communities ; second, the maintenance of at least a mini- 
mum of efficiency in school management and operation; and 
third, the development of new services. Very often all three 
imrposes motivate a single grant. Insofar as the purpose of 
the grant is mainly the eipialization of the revenues available 
for school purpose.s among the different localities, it falls 
somewhat afield of the purpose of this study. Insofar as 
its object is the development of new services it is devoted 
to a rather specialized pursuit and will be disaissed a 
little later. Insofar as it is devoted to the maintenance of 
a minimum of efficiency throughout the state in educational 
activity, it must be considered an agency of control within 
the scope of this disaission. However, so closely and in- 
tricately are the purposes of these grants bound together 
that some overlapping in any treatment thereof is itievitable. 

In some variations of the mechanism it is impossible to 
discern any supervisory purpose whatever; in others the 
object is written plainly in the statutes. Just what admin- 
istrative end is in view when state money is apportioned 
to the localities upon the basis of property valuation, for 
example, is difficult to determine. Since the wealthier 
communities receive the greater amount of state support 
irrespective of their educational needs or activities, it can 
hardly be argued that the objective involved is a more 
effective equalization of the educational opportunities of the 
state, and certainly no increased efficiency of administration 

1 MacDowell, T. L., State v. Local Control of Elementary Education, 
U. S. Bureau of Education, Bulletin No. 22, 1915- 
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is attained thereby. Maine and New Jersey, nevertheless, 
make use of this procedure.^ 

iSomewhat more understandable but far from effective 
from any administrative point of view is the system of 
apportioning the subsidies upon the basis of school popula- 
tion.' Although such a distribution bears a much closer 
relation to the educational burdens of the various com- 
munities than the method of apportionment indicated in the 
preceding paragraph, nevertheless comparatively little stimu- 
lus to the educational authorities results therefrom. The 
size of the school population in a community is very largely 
determined by forces over which the school administration 
has no control. There is no necessary correlation, therefore, 
between the size of the grant and manner in which the 
municipality attempts to meet its educational needs. The 
only effect of the system accordingly may be a lowering of 
the municipal tax rate. It is assumed, however, and 
possibly with some justification, that this will not take place, 
and that a minimum of revenue at any rate is guaranteed the 
local school board. Such is the method of apportioning cer- 
tain state funds in thirty-three states. 

A somewhat better measure of the relative educational 
burden of the various school districts is that of pupil-attend- 
ance.® The cause of expenditure after all is not the poten- 
tial student, but the pupil in attendance. Thus the locality 
which is actually facing its problem either through a stricter 
enforcement of the compulsory attendance law, or through 
the establishment of high schools, vocational schools, evening 
schools or other schools can he given aid somewhat in pro- 
portion to the effort it is putting forth, whereas the com- 

^ MacDowell, op, cit,, p. 17 . A transfer of tlie burden of taxation from 
one form of wealth to another, is, of course, effected, 

’ IbB; p. 32. 

’ Ibid., e, ji. 
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munity which is slack will be clocked accordingly. The total 
effect of this arrangement should be to stimulate to some 
slight degree, but only to a slight degree, the establishment of 
continuation schools, and particularly to stimulate the en- 
forcement of the attendance laws, for this method of appor- 
tionment penalizes a trifle at least all irregularities in attend- 
ance, since both teaching stalf and equipment must remain 
about the same whether the attendance is regnlar or irregular, 
and each absence means so much less than the possible total 
the community might receive from the state school fund. 
This variation of the mechanism is used in connection with 
certain school funds in eleven states. 

Another basis of distribution found in three jurisdictions 
is in inverse ratio to the value of property.^ Its prime object, 
of course, is an equalization of educational opportunities and 
is based upon the general theory that given equal or nearly 
equal educational appropriations something like equal educa- 
tional systems will develop. 

A somewhat different objective is sought in those statutes 
which apportion the subsidies upon the basis of the ratio of 
the local school levy to the sum-total of taacation for local 
purposes." An attempt is obviously being made here to stim- 
ulate local taxation for educational purposes. 

Of similar design although with a somewhat different 
purpose is that apportionment which is based upon the 
number of teachers employed.^ It furnishes some slight in- 
centive to the employment of an adequate number of teach- 
ers, or perhaps it might be more accurate to say that such 
a grant destroys part of the barrier that is responsible for 
whatever under-staffing may exist, namely, lack of funds. 

Thus it api)ears that the mechanism of grant-in-aid may 

MacDowell, op, at,, p. ii. 

’ Ibid., p. 51. 

* Ibid., p. ii. 
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be used merely as a method for the redistribution of wealth 
or as a means of raising the general standards of education. 
Even when it accomplishes merely a transfer of wealth, it is 
probably conducive to the development of higher standards 
of educational administration in the backward regions of the 
state. Elsewhere, as in the last two variations of the mech- 
anism described, although no great power is concentrated in 
the hands of state officials, the system does nevertheless 
create a situation in which the municipality must act, if the 
full benefits of state aid are to be obtained.^ 

The prevailing conception of education as a state function, 
however, has called for more drastic means of control than 
is possible through any of the mechanisms thus far discussed, 
h'or the most part this more stringent supervision has been 
confined to particular phases of educational activity, per- 
sonnel, curriculum, textbooks, etc. In a number of juris- 
dictions, nevertheless, the mechanisms of reviezv and ordin- 
ance making have been called into full play. 

‘More than half the states permit their state educational 
authorities full discretion in prescribing the blanks for re- 
ports, records, etc.” And surprisingly large number seem to 
have granted these authorities the full sweep of the ordin- 
ance-making power, within the limits, of course, set up by 
the state constitution and the statutes.^ In Louisiana, to 

^ MacDowell, op. cit., p. ii. 

* Ala. School Code 1924, art. 4, §56; Ark. Stat. 1921, §8797; Cal. Pol, 
Code 1923, §1519; Col. Corap. Laws 1921, §8269; Conn. Gen. Stat. 1918, 
§826; Fla, Rev. Stat. 1920, §483; Ga. Annot. Code 1914, §1466; Idaho 
Corap, Stat. 1919, §803 ; Ind. Stat. §1926, §6441 ; Iowa Code 1924, §3831 ; 
Ky. Stat. 1922, §4393; Maine Rev. Stat. 1916, p. 384; Mass. Gen. Laws 
1921, ch. 69, §4; Neb. Comp. Stat. 1922, §6474; N, H. Public Laws 1926, 
ch. 116, §n; N. J. Comp. Stat. Supple. 1911-14, §185-16; Ore. Laws 1926, 
§4918; Penn. School Laws 1921, §1013; R- 1 - Gen. Laws 1923, §935; S. C, 
Code 1922, §2533 ; S. D, Rev. Stat. 1919, §7386 ; Tenn, Code Supple. 1920, 
|i42o; Tex, Civil Stat. 1935, §2656; Utah Code 1917, I4S19; Vt. Laws 
1923, no. 32; Wash. Stat. 1922, §737; W. Va. Code 1923, ch. 45, §19. 

’ Ariz, Rev. Stat, i 9 i 3 > §2697; Cal. Pol. Code 1923, §1519; Col. Corap. 
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become specific, the state board of education is instructed 
to prepare rules and regulations for the direction of the 
schools of the state which shall have the force of law, and 
which must be enforced by the parish superintendents and 
local school boards.* The superintendent of schools in 
Mississippi is given general supervision over the free public 
schools and “ may prescribe such rules and regulations for 
the efficient organization and conduct of the Scune as he may 
deem necessary.” " In New York the regents “ shall exer- 
cise legislative functions concerning the educational system 
of the state, determine its educational policies .... and 
establish rules for carrying into effect the laws and policies 
of the state relating to education, and the powers, duties, and 
trusts conferred or charged upon the university.” ’ Fuller 
powers of policy determination can scarcely be imagined. 

In a somewhat smaller number of jurisdictions, all con- 
troversies arising under the school laws of the states are 
subject to the adjudication of the state educational authori- 
ties.* “Any person considering himself aggrieved [by any 

Laws 1921, §8256; Del. Laws Spec. Sess, 1920, ch. 48, §7; III. Rev. Stat, 
1923, ch. 122, §3; Ind. Stat. 1926, §6446 ;Ky. Stat. 1922, §4382; La. Supple, 
Stat. 1926, Act lOQ, §4; Md. Code 1924, art. 77, |ii; Miss. Annot, Code 
Supple. 1917, §7S95; N. H. Public Laws 1926, ch. 116, §5; N. M. Session 
Laws 1923, ch. 73, §101 ; N. Y. Cons. Laws 1918, p. 2016; Ohio Code 1926, 
§357; Ore. Laws 1926, §49(53; S. C. Code 1922, §2549; Va. Code 1924. 
§609; W. Va. Code 1923, ch. 45, §14. 

' Supra, 

* Supra. 

* Supra, 

■‘Ala. School Code 1924, art. 4, §42: Fla. Rev. Stat. 1920, |iS3; 111. 
Rev. Stat. 1923, ch. 122, §3; Ind. Stat. igid, §6792; Iowa CckIs 1924, 
§4303; Ky. Stat. 1923, §4396: Md. Code 1924, art. 77, §li; Miss. Annot. 
Code Supple. 1917, §7S8i)‘, Mont. Code 1921, §943; N. J. Comp. Stat. 
Supple. 1911-1924, §185-210; N. M, Session Laws r923, ch, 7.3, §101 ; Ohio 
Code 1926, §361; Ore. Laws §4918; R. 1. Gen. Law's 1923, §1017; 
S. C. Code 1922, §2563; Tex. Civil Stat. 1925, §2636; Vt. Gen. Laws 
igi7, §1273 (Disputes over transportation only) ; Wash, Stat 1922, §5065, 
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action of a local school board in New York, for example], 
may appeal or petition to the commissioner of education who 
is hereby authorized and required to examine and decide the 
same and his decision shall be final.” Almost as sweeping 
are the powers granted in this connection in Rhode Island. 
" Any person aggrieved by any decision or doings of any 
school committee may appeal to the commissioner of schools 
who shall examine and decide the same without cost to the 
parties.” ^ Nothing contained in this section is to be con- 
strued, however, so as to deprive the aggrieved party of any 
legal remedy. 

PERSONNEL 

In addition to the control thus exercised over educational 
activities generally, certain phases of local administration 
have been deemed worthy of special consideration. Of 
these, the matter of teaching personnel, is, perhaps, the most 
outstanding. Not only has the recruiting of the force been 
subjected to extensive regulation, but conduct in office has 
likewise been made a matter of state administrative concern. 
The part played in this connection by the mechanisms of 
reports, inspection and advice needs no further elaboration. 

Passing notice should be given, however, to that varia- 
tion of the system of grmts-in-aid which has been devised 
to bear directly upon this problem. By arranging the state 
grant in such a way that it is less profitable for a community 
to pay a salary below a certain minimum and thereby lose 
the grant than it is to pay the higher salary and obtain the 
subsidy, the mechanism has been used to raise teaching 
salaries, and incidentally to attract into the profession a 
higher type of individual than would otherwise he willing to 

I Stipm, 

® Sitpra. 
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make teaching a life work.^ The exact arrangement neces- 
sary to accomplish this object must, of course, be worked 
out in connection with each specific situation. Similarly the 
mechanism has been used to raise the general level of educa- 
tional attainments of the teaching profession,^ and also to 
secure an adequate staff to carry the teaching load “ In a 
number of jurisdictions an attempt has been made through 
this medium to develop a system of local supervision. Cer- 
tain qualifications deemed imperative in a local superintend- 
ent have been siiecified and the grant conditioned on the 
appointment to office of a man possessing the required attain- 
ments,* 

Much more drastic and direct, however, is the control ex- 
ercised in at least forty-four jurisdictions through the pro- 
cess of examination and certification.^ In this procedure the 

‘ Mass. Gen. Laws 1921, ch. 70, §2; Mo. Rev. Stat. 1919, §11265; Ohio 
Code 1926, §1210; Penn. School Laws 1921, §§1150, 2304; Utah Gen. 
Laws 1917, §4567. 

“ 111 . Rev. Stat. 1923, ch. 122, §335; Kan. Rev. Stat. 1923, §72-5002; 
Mass. Gen. Laws 1921, ch. 70, §2; Minn. Gen. Stat. 1923, §3030; N. D. 
Code Supple, 1925, §1441; Penn. School Laws 1921, §1150; Utah Code 

1917. §4567. 

‘ Cal. Pol. Code 1923, §1332; Idaho Comp. Stat. 1919, §907 ; III. Rev. Stat, 

1923, ch. 122, §335 ; Mass, Gen. Laws 1921, ch. 70, §2 ; Mo. Rev. Stat. 
ipig, §11179; Mont Code 1921, §i2ir; Nev. Rev. Laws 1919, §3390; 
N. y. Cons. Laws 1918, p. 2201 ; N. C. Cons. Stat 1919, §5481 ; Ohio 
Code 1926, §7600; Penn. School Laws 1921, §2304. 

* Ark. Stat 1921, §89; Conn. Gen. Stat 191S, §895; Md. Code 1924, 
art. 77, §23; N. Y, Cons. Laws 1918, p. 2200; N. C. Cons. Stat 1919, 
§5481; Ohio Code 1924, §§4744-1, 4744-4; Tenn. Code Supple. J920, 
§i400a-i ; Vt. Laws 1923, no. 32. 

* Approval or certification of high school teachers ; Ala. School Code 

1924, art. 3, §17; Ariz, Rev. Stat 1913, §2701 ; Ark. Stat. 1931, §9017; Col, 
Comp. Laws 1921, §13192; Del. Laws Spec. Sess. 1920, ch. 48, §14; Fla, 
Rev. Stat. 1920, §493 ; Ga. Annot Code 1914, §1498; Idaho Comp. Stat. 1919, 
§931; III. Rev. Stat, 1923, ch. 122, §3: Ind. Stat 1926, §6447; Iowa Code 
i 924 ( §3869; Kan, Rev. Stat 1923, §72-102; Ky. Stat. 1922, §4386; La. 
Supple. Stat 1926, Act loo, §8 ; Maine Rev. Stat. 191G, p, 383 ; Md. Code 
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mechanisms of approval and ordinance-making are for the 
most part inseparably intertwined. Technically speaking, 
the act of certification is the act of approval ; the setting-up 
of examinations, the process of ordinance-making. 

The purpose of the examination is, of course, to furnish 
the supervisory authorities with adequate information upon 
which to base their judgment before indicating their approval 
through the issuance of a certificate. Some idea of the 

1024, art. 77, §31; Mass, Gen. Laws 1921, ch. 69, §5; Mich. Comp. Laws 
192a, §5814; Minn, Gen. Stat. 1923, §2907; Miss. Code 1917, §7794; 
Mo. Rev. Stat. 1919, §11334; Mont. Code 1921, §836; Neb. Cnmp. Stat. 

1922, §6426; Nev. Rev. Laws 1919, §3255; N. H. Public Laws 1926, ch. 
116, §24; N, J. Comp. Stat. Supple. 1911-24, §185-29; N. M. Session Laws 

1923, ch. 148, §105 ; N. Y. Cons. Laws 1918, p. 2211 ; N. C. Cons. Stat. 
1919, §5643; N. D. Code Supple. 1925, §1109; Ohio Code 1926, §7726; 
Okla. Stat. 1931, §10292; Ore. Laws 1926, §4956; Penn. School Laws 1921, 
§iir3; R. 1 . Gen. Laws 1923, §1000: S. D. Rev. Stat. 1919, §7387; Tenn. 
Code Supple. 1930, §r449a'5: Tex. Civil Stat. 1925, §2890; Utah Code 
1917, §4506; Vt. Gen. Laws 1917, §1202; Va. Code 1924, §688; Wash. 
Stat. 1922, §4329; W. Va. Code 1923, ch. 45, §97; Wis. Stat. 1925, §4057; 
Wyo. Comp. Stat. 1920, §2356. 

Approval or certification of elementary school teachers : Ala. School 
Code 1924, art. 3, §17: Ariz. Rev. Stat. 1913, §2701; Ark. Stat. 1921, 
§9017; Cal. Pol, Code 1923, §i5i9a; Conn. Gen. Stat. 1921, ch. 238, 
§3230; Del. Laws Spec. Sess. 1920, ch. 48, §14; Fla. Rev. Stat. 1920, §493; 
Ga. Amiot. Code 1914, §1498; Idaho Comp. Stat, 1919, §951; 111 . Rev. Stat. 

1923, ch. 122, §3 ; Ind, Stat. 1926, §6447 ; Iowa Code 1924, §3869; Kan. Rev. 
Stat. 1923, §72-102; Ky. Stat. 1922, §4386; La. Supple. Stat. 1936, Act 
IGO, §8; Maine Rev. Stat. 1921, p. 181; Md. Code 1924, art. 77, §31; 
Mich. Comp. Laws 1922, §3814; Minn. Gen. Stat. 1923, §2907; Miss. Code 
1917. §7794; Mo. Rev. Stat. 1919, §11334: Mont. Code 1921, §836; Neb. 
Comp. Stat. 1922, §6426 ; Nev, Rev. Laws 1919, §3355 ; N. H. Public Laws 
1926, ch. 116, §24; N. J. Comp. Stat. Supple. 1911-24, §185-29; N. M. 
Session Laws 1923, di- 148, §105; N. Y. Cons. Laws 1918, p. 2211; N. C. 
Cons. Stat. 1919, p, 5643; N. D. Code Supple. 1925, §iiog; Ohio Code 
1936, §§8707-3, 7726; Okla, Stat, 1921, §10293; Ore. Laws 1926, §4956; 
Penn. School Laws 1921, §1016; R. I. Gen. Laws 1923, §1000; S. D. Rev. 
Stat. 1919, §7387 ; Tenn. Code Supple. 1920, §14493-5 ; Tex. Civil Stat 1925, 
§3890; Ut^ Code 1917, §4506; Vt Gen. Laws 1917, §1202; Va. Code 

1924, §688; Wash, Stat 1922, §4539; W. Va. Code 1923, ch. 45, §97; Wis. 
Stat. 1925, §3922; Wyo. Comp. Stat 1920, §2356. 
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necessity for this supervision may be obtained from only a 
brief perusal of the state reports. A letter cited below 
recently received by Superintendent Blair of Illinois may 
possibly serve to illustrate how great this necessity really is, 
for although the letter comes from an applicant for a posi- 
tion in a rural school, similar situations without doubt arise 
in connection with the administration of municipal educa- 
tional systems.^ Local sentiment was responsible for the 
fact that a woman, who to judge from her letter was hardly 
literate, had been placed in charge of the local school. Sym- 
pathy had superseded reason. And as a consequence the 
children of the district were compelled to go through life 
with the handicap of her inefficient teaching. 

The requirement of state approval eliminates in some 
measure pressures of this kind as well as many others, for 
the mere fact that state officials live at a distant point makes 
tlieni more difficult of access, and the fact that they are more 
likely to be men with a professional point of view means, of 
course, that they are less likely to get the functions of charity 
and education mixed. It has the advantage, moreover, of 
eliminating to some degree the “necessity” of yielding to 
the exigencies of local politics. 

*“Dear Mr. Blair, 

I have written on the teacher's examinations twice but failed. 
My memory is not so good as I wish it were. I have had a great deal of 
trouble but love teaching. Everyone is well pleased with me and I 
could get this school again or a third or fourth grade in town, both have 
been mentioned to me by the director, but I have only an emergency 
certificate. The county superintendent issued me an emergency certi- 
ficate through sympathy and because the directors of this school and 
many others urged it. Now Mr. Blair won’t you please let me have a 
certificate without cniergency written on it for I just can’t pa.ss those 
awful examinations. I tiuight two terms when I was seventeen and 
eighteen years old. Now 1 am forty-six.” 

Yours truly, 


School and Seciely, 1924, p. 76. 
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The procedure followed in the maintenance of this super- 
vision varies, needless to say, from state to state. So ex- 
cellent, however, is the description of the administrative 
machinery used in this connection in Alabama, found in one 
of the reports of the slate superintendent, that the temptation 
to quote at length is irresistible. Although it cannot be 
claimed that this procedure is in any way typical, neverthe- 
less, some idea of the general nature of the process can per- 
haps be obtained from this analysis. 

To guard the gateway to the teaching profession of Alabama 
the law provides for a state board of examiners, and no person 
is eligible to teach in any public school who does not hold a 
state certificate. . . . The grand total of appHcairts for 1917-18 
was 10,160 as compared with 12,263 the previous year. Of the 
10,160 applicants 7,825 were white and 2,335 colored. By 
reference to the consolidated report of the board of examiners 
for 1917-18, it will be seen that certificates were issued as fol- 
lows; life, 90; first, 803; second 1679; third, 3226; making a 
total of 5,798 who received certificates as against 4,976 the year 
before. The total number rejected was 4,362. Thus 52 per- 
cent of those actually writing the examination received certifi- 
cates. ... All the examination papers are graded by the two 
members of the board of examiners with the assistance of 
certain other well qualified persons who are retained as regular 
graders for each examination. Some of these graders have 
served for a decade and are thoroughly familiar with the 
work. Each applicant, therefore, may be fully assured that 
his or her papers will receive the most careful consideration 
possible. The papers are kept on file subject to inspection 
by the applicant for six months subsequent to the examination, 
after vs^hich they are destroyed. I am pleased to report that 
the work of the graders, as a rule, has proved highly satis- 
factory. 1 regret, however, to say that there are still a few 
applicants who endeavor to use imfair means in procuring a 
certificate by examination. The board is exercising every avail- 



EDUCATION 


169 

able precautiort to detect and eliminate this type of applicant. A 
list oi the names and addresses of all who are rejected for 
cheating is mailed to every county superintendent in the state.^ 

In many jurisdictions the county or city superintendents 
act as agents of the state department of education in the 
physical conduct of the examinations. The questions, how* 
ever, are usually prepared by the state authorities and the 
answer papers are returned to them. In a number of juris- 
dictions also these local superintendents may issue temporary 
licenses entitling the holder to teach within their respective 
jurisdictions for a limited period of time, at the end of which 
they must usually obtain a state certificate. There are ex- 
ceptions, of course, and many of the larger cities are free 
from state control entirely. The supposition in these in- 
stances is that the educational authorities in these jurisdic- 
tions, far from employing a teaching personnel below the 
standards imposed by the state, will actually require stand- 
ards considerably higher than it is practical for the state 
departments to impose throughout the state at the present 
time. 

The standards which are required of the teaching per- 
sonnel are sometimes fixed by law. More often, however, 
they are left to the discretion of the state educational authori- 
ties. “ The state board of education,” runs the law in Ver- 
mont, “ shall provide for the examination and certification 
of teachers, appoint times and places of examination, de- 
signate the examiners, fix the standards required 'for certi- 
hcatioH, classify the grades of certificates to be granted, pre- 
pare and procure the printing of questions for such examina- 
tions and blanks for teachers' certificates, and make all 
necessary regulations for such examinations and certifica- 
tion and for the revocation of certificates, and all expenses 


* Alabama State Department of Education, Report itpiS, p. 73. 
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connected with such examination and certification shall be 
paid by the state.” ^ Equally sweeping is the grant of 
authority in North Carolina, which provides that “ the board 
of examiners and institute conductors shall have entire con- 
trol of examining, accrediting without examination and 
certificating all applicants for the position of teacher, prin- 
cipal, supervisor, superintendent and assistant superintend- 
ent in all public elementary and secondary schools of North 
Carolina urban and rural. The board shall prescribe rules 
and regulalions for examining^ accrediting without examina- 

* Ordinances prescribing the qualifications of teachers : Ala. School Code 
1924, art. 3, §17; Ariz. Rev. Stat. 1913, §2701; Cal. Pol. Code 1923, 
§iSi9a; Del. Laws Spec. Scss. 1920, ch. 48, §14; Idaho Comp. Stat. 1919, 
§803; Ind. Stat. igzd, §6946; Iowa Code 1924, §3861 ; Kan. Rev. Stat. 1923, 
§72-1301 ; Ky. Stat. 1922, §4386; Maine Rev. Stat. 1916, p. 385 ; Md. Code 
1924, art. 77, §16: N. H. Public Laws 1926, ch. 116, §8; N. J. Comp. Stat. 
Supple. i9i:-24, §185-29; N. M. Session Laws 1923, ch. 118, §105; N. Y. 
Cons. Laws 1918, p. 2211; N. C. Cons. Stat. 1919, §5642; Ohio Code 1926, 
§§7807-1, 2, 7822, 7833: Okla. Stat. 1921, §10292; S. C. Code 1922, §2549; 
Utah Acts 1919, ch. 84; Vt. Gen. Laws 1917, §1202; Va. Code 1924, §610; 
W. Va. Code 1923, ch. 145, §14; Wis. Stat. 1925, §4057. 

Ordinances setting up examinations; Ala. School Code 1924, art. 3, 
§17; Ariz. Rev. Stat. 1913, §2701; Ark. Stat. 1921, §8797; Cal. Pol. Code 
1923, §isrga; Col, Comp. Laws 1921, §8263; Del. Laws Spec. Sess. 1920, 
ch. 48, §14; Fla. Rev. Stat. 1920, §508; Ga. Annot. Code 1914, §1494; 
Idaho Comp. Stat. 1919, §803; 111. Rev. Stat. 1923, ch. T22, §294; Iowa 
Code 1924, §3861 ; Kan. Rev. Stat. 1923, §72-1301 ; Ky. Stat. 1922, §4386 ; 
La. Supple. Stat 1926, Act 100, §11; Maine Rev. Stat, 1916, p. 385; Md. 
Code 1924, art, 77» §16; Mich. Comp. Laws 1915, §5881 ; Miftn. Gen, Stat. 
1923, §2907: Miss. Code 1917, §77941 Mo. Rev. Stat. 1919, §11358; Neb. 
Comp, Stat. 1922, §6426 ; Nev. Rev. Laws 1919, §3255 ; N. H. Public Laws 
1926, ch. 116, §24; N. J. Comp. Stat. Supple. 1911*24, §185-29; N. M. 
Session Laws 1923, ch. iiS, §10S; N. Y. Cons. Laws 1918, p, 2211; N. C. 
Cons, Stat 1919, §5643; N. D. Code 1913, §1370; Ohio Code 1926, §§7819, 
7726; Okla, Stat. 1921, §10292; Ore. Laws 1920, §4935: Penn. School 
Laws 1921, §1310; R, 1. Gen. Laws 1923. §1000; S. C. Code 1922, §2549; 
S. D. Rev. Stat. J919, §7386 ; Tenn. Code Supple. 1920, §14492-5 ; Tex. Civil 
Stat t92S, §2878; Utah Code 1917, §4510; Vt. Gen. Laws 1917, §1203; 
Va. Code 1924, §610; Wash. SUt 1922, §4523; W. Va. Code 1923, ch. 45, 
§97: Wis. Stat. 1935, 141,57: Wyo. Comp. Stat 1920, §2356. 
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tion and certifying all such applicants for the renewal and 
extension of certificates and issuance of life certificates. The 
state boai'd of examiners shall prepare all questions for ex- 
aminations under this article.” ^ 

The use made of the authority thus graiited varies from 
state to state and can be discovered only by a detailed analysis 
of the by-laws of each state board or department of educa- 
tion. An extract from a recent school report of Rhode 
Island, summarizing the by-laws of the Rhode Island state 
board of education in this particular, is perhaps justified as 
illustrative of the action which may be taken under the 
authority thus bestowed, although h can in no wise be con- 
sidered typical. 

“ Since 1898 the law has required that every teacher employed 
in a public school shall hold a certificate of qualification issued 
by or under the authority of the state board of education. 
Under the statutes the board exercises the right to determine 
the requirements for certification, and to issue certificates of 
various types. ... In accordance with the general plan, and 
under the new rules of the board certificates are now classified 
and issued as follows ; I. Professional certificates, valid for five 
years and renewable, permanent on accredited experience of five 
years in teaching and minimum credit for professional improve- 
ment. Qualification in Rhode Island education is required for 
unconditioned professional certification. . . . These certificates 
are cla.ssified as follows : ( i ) Professional certificate valid in 
secondary schools; graduation from an approved college or 
university, or satisfactory proof of equivalent education, and 
two hundred and sixteen hours of professional courses in edu- 
cation. (2) Professional certificates valid in elementary 
schools; graduation from an approved normal school requiring 
graduation from a four-year high school for entrance. (3) 
Professional certificate valid in primary and pre-primary 

1 Supra. 
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schools ; graduation from the primary-kindergarten course in an 
approval normal school requiring graduation from a four year 
high school for entrance. (4) Limited professional certificates 
valid only for teaching a special subject or art; accredited 
academic qualifications and professional study equivalent to 
requirements for other professional certificates. (5) Condi- 
tional professional certificates; an applicant for a certificate 
■who presents evidence of qualifications for a professional cer- 
tificate except in Rhode Island education may receive a condi- 
tional professional certificate valid for one year on condition 
that he will qualify in Rhode Island education within that time. 
II. Provisional certificates: (1) Senior provisional certificates 
renewable and valid for five years in schools and subjects classi- 
fied as for professional certificates, (a) Academic qualifica- 
tions as for professional certificates, (b) successful experience 
of five years in teaching, (c) successful study of one year in 
normal school or equivalent including Rhode Island education. 
The holder of a senior provisional certificate may obtain a pro- 
fessional certificate by pursuing courses offered for study and 
improvement to teachers in service. (2) Junior provisional 
certificate valid for one year in elementary schools and classified 
by years from one to five. An initial provisional certificate may 
be granted to graduates of secondary schools on approved pro- 
fessional study in summer school or extention courses, or on 
examination. An advanced provisional certificate valid for 
another year may be granted on successful teaching and con- 
tinued professional study until the candidate is entitled to a 
senior provisional certificate. (3) Special provisional certifi- 
cates. A college graduate or a teacher of accredited experience 
of five years in public schools may receive a special provisional 
certificate valid for one year and renewable for one year after 
the holder has qualified in Rhode Island education.^ 

The peculiar conditions present in each state have pre- 
vented uniform development. Lack of space, however, pre- 

* Rhode Island School Report, i^eo, p. an et scq. 
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vents any extended treatment of the subject. Moreover, ex- 
ceptions have very frequently been made in both the general 
laws and the ordinances of the state departments of education 
in this connection also, permitting particular municipalities 
to set their own standards so that only a detailed study of 
the special laws in each state could possibly reveal an exact 
picture of present conditions. Nevertheless, some idea of 
the general action which may be taken under this grant of 
authority may, perhai)s, be obtained from the Rhode Island 
report just quoted. 

The control of the supervising body over local personnel, 
however, does not end here. In a number of states the re- 
moval or suspension of a teacher by the local authorities is 
subject to state review} In Iowa, for example, not only 
may a teacher, whose certificate to teach has been revoked by 
a local superintendent, appeal to the superintendent of public 
instruction for a hearing, but the revocation of the license 
does not go into effect until after the decision based upon 
the hearing has been handed down, and in the case of a 
life certificate, not until the superintendent’s action has been 
affirmed by the board of examiners after full review. The 
statute in New York is , likewise, exceedingly explicit. “ No 
teacher shall be removed during a term of employment unless 
lor neglect of duty, incapacity to teach, immoral conduct, or 
other reason which when appealed to the commissioner of 
education shall be held by him to be sufficient cause for such 
dismissal.” ^ The removal of teachers, however, is but one 
of the specific objects singled out for review in the jurisdic- 

1 Cal. Pol. Code ip23, §isi9a; Col. Comp. Laws loai, §8330: Idaho Stat 
1919, §973 ; III- Rev. Stat. 1923, §307 ; Iowa Code 1924, §3895 ; Minn. Gen. 
Stat. 1923, §2926; N. H. Public Laws xgafi, ch. n7, §28: N. Y. Com. 
Laws 1918, p. 218; Ore. Laws 1920, § 495 * 5 ; S. C. Code 1922, §2349; S. D. 
Rev. Stat. 1919, §7386; W. Va. Code 1923, ch. 45 , § 57 - 
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tions making use of the mechanism. Quite a number of 
states permit such action in cases of unfair grading,^ 

The use of the mechanism of state appointment in this 
connection seems to be totally unknown except in the case 
of a few local superintendents of schools ; and in certain of 
these, the state’s action is confined to filling vacancies caused 
by the resignation or death of the locally chosen occupant 
of the office.^ 

Such is not the case, however, with the process of re- 
moval^ A surprisingly large number of states make use 
of the procedure. For the most part it takes the form of 
a revocation of the license to teach, which ipso facto renders 
it impossible for the teacher concerned to continue his pro- 
fessional work within the state. In some jurisdictions full 
discretion in the use of this power is lodged with the state 

' Mian. Gen. Stat. 1923, §2926; Ohio Code 1926, §7858; Wis. Stat. 1925, 

§3927- 

’ Md. Code 1924. art. 77, §5; N. H. Public Laws 1926, ch. 116, §22; 
N. J. Comp. Stat. Supple, igii-24, §185-22 (county superintendents only) ; 
Penn. School Laws 1921, §1011 (to fill vacancies) ; S. C. Code 1922, 
52567 (to fill vacancies) ; Vt. Laws 1919, no. 55 (The State Board of 
Education nominates — local directors actually appoint) ; Va. Code 1924, 
'1604. 

® Ala. School Code 1924, art. 4, §42; Ariz. Rev. Stat. 1913, §2697; 
trk, Stat. 1921, §8784; Cal. Pol. Code 1923, §i5i9a; Col, Comp. Laws 
921, §8264; Conn. Statutes 1921, ch. 238, p. 3230; Fla, Rev. Stat 1920, 
jii; Idaho Stat 1919, §959; III. Rev. Stat, 1923, ch. 122, §3; Iowa Code 
)24, §3892 ; Kan. Rev. Stat 1923, §72-1345 ; La. Supple. Stat 1926, Act 
K 3 , §42; Mich. Comp. Laws 1915, §5883; Minn. Gen. Stat. 1923, §2926; 
ont. Code 1921, §1099; Mo. Rev. Stat 1919, §11334; Neb. Comp. Stat. 
22, §6434; Nev. Rev. Laws 1919, §3242; N. J. Comp. Stat. Supple. 1911- 
1 §185-32; N. M. Session Laws 1923, ch. 148, §105; N, Y. Cons. Laws 
18, p. 2212; N. D. Code 1913. § 1374 ! Ohio Code 1926, §§7827, 7808, 
27-1; Okla. Stat 1921, §10565; Ore. Laws 1920, §4956; Penn. School 
ws 1921, §1322; R, I. Gen. Laws 1923, §1002; S. C. Code 1922, §2549; 
on. Code Supple. 1920, §14492-13 ; Tex, Civil Stat 1925, §2878 ; Va. Code 
■4, §688; Vt Gen. Laws I 9 r 7 t §1203; Wash, Stat 1915, §4654; W. Va, 
le 1923, ch. 45, §112; Wyo, Comp. Stat 1920, §2356. 
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authorities ; in others, certain specific charges must be made. 
Illustrative of the grant of power bestowed upon the state 
educational authorities in the states falling into the first 
category is that made in Iowa where “ any certificate or 
diploma may be revoked by the board for sufficient cause,” 
The superintendent of education in Alabama on the other 
Imnd may revoke only the certificates of such teachers as 
may “ be guilty of immoral conduct or unbecoming and in- 
decent behavior.” In Montana, such action may be taken 
“ for incompetence or immoral conduct.” The line of de- 
marcation between these two categories is obviously rather 
tenuous. In Michigan “ the board of school examiners may 
suspend or revoke a teacher’s license for neglect of duty, in- 
competence or immorality,” but only “ after a hearing.” 

Although the application of this power to those other than 
the teaching staff is somewhat less frequent, nevertheless the 
superintendents of public instruction in at least fourteen 
states are “ authorized and empowered to revoke the licenses 
of any county examiner or superintendent who fails or 
neglects to perform any of the duties required of him by 
law.” In New York, to multiply examples, “ whenever it 
shall be proved to the satisfaction of the commissioner of 
education that any trustee, member of a board of education, 
clerk, collector, treasurer, school commissioner, superintend- 
ent of schools, etc., has been guilty of any wilful violation 
or neglect of duty under this chapter, or any other act per- 
taining to the common schools or other educational institu- 
tions participating in state funds, or wilfully disobeying any 
decision, order or regulation of the regents or of the com- 
missioner of education, said commissioner may, by an order 
under his hand and seal, which order shall he recorded in 
bis office, remove such school officer from office.” Such 
in general is the grant of power in the states listed be- 
low. In one or two jurisdictions the sweep of authority thus 
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bestowed upon the state administrative officials is very much 
limited. Attendance officers only are subject to such super- 
vision in Indiana, and in Alabama only district superintend- 
ents who neglect the legal requirements in regard to the pay 
of teachers.^ 

Needless to say action of this character is not taken by the 
state departments of education save under exceptional cir- 
cumstances. 


CURRICULUM 

A second phase of educational activity which has been 
singled out for special consideration is the content of the 
school curriculum. Two mechanisms of control have been 
chiefly used — ordinance making and grants-in-aid. In 
those states in which the state departments of education have 
been empowered to prescribe the course of study for the 
schools, state administrative supervision has, indeed, made 
headway, “ Examples might readily be multiplied. The 

1 Ark. Stat. 1915, §3^0; Dd. Laws Spec. Sess. 1920, ch. 48, §89; Fla. 
School Laws, art. 12, §3; Ga. Annot. Code 1914, §1565; Ind. Stat. 1921, 
ch. 123; Md. Code 1934, art. 77, §2; Mich. Comp. Laws 1915, §9862; 
N. H. Public Laws 1926, ch. 116, §22; N. M. Session Laws 1923, ch. 148, 
§201; N. Y. Cons. Laws 1918, p. 2035; Af. C. Cons. Stat. jpip, §3414; 
Penn. School Laws 1931, §1119; Va. Code 1924, §607; Vt. Laws X919, 
no. 55 : W. Va. Code 1923, ch. 45, §32. 

^ Ordinances for elementary school course of study: Ala. School Code 
1924, art. 3, §15; Ariz. Rev. Stat, 1913, §2697; Ark. Stat. 1921, §8764; 
Cal. Pol. Code 1923, §1665; Del. Laws Spec. Sess. 1920, ch. 48, §9; Fla. 
School Laws, §35.78 ; Ga. Annot. Code 1914, §1565 ; Idaho Stat. 1919, §803; 
Ind. School Laws, §§112, 133; Iowa Code 1924, §3831; Kan. Rev. Stat. 
1923, §72-102; Ky, Stat. 1922, §4382; La. Acts 1915, §2519; Mich, Comp. 
La-ws 191S, §809; Maine Rev. Stat. 1916, p. 384; Md. Code 1924, art. 77, 
§14; Miss- Code 1917, §7336; Mont. Code 1931, §941; Nev. Rev. Laws 
191 9 f §3342 : N. H. Public Laws 1926, ch, 116, §8; N. J. Comp. Stat. Supple. 
igil-1924, §185-210; N. M. Session Laws 1923, ch. 148, §105; N. D. Code 
Supple, 1925, §1109; Ohio Code 1926, §7645; Okla, Stat 1921, §10292; 
Ore. luiws 1920, §4963: Penn. School Laws 1921, §1607; S. C. Code 192a, 
§2549; Tex. Civil Stat 192S1 SaSn; Utah Code 1917, §4531; Vt. Gen. 
I-aws 1917, §1247; Va. Code 1924, §719; Wash. Stat 1922, §4529; W. Va. 
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slate department of education in Idaho is directed to “ pre- 
pare or cause to be prepared a course of study for the public 
schools of the state^ and prescribe the use that shall be made 
of the same.” Similarly the state board of education in 
Kansas has been empowered “ to prescribe courses of study 
for the public schools of the state including the common or 
district schools, the graded schools, and the high schools, 
.... and to revise the several courses of study whenever 
in their judgment such revision is desirable.” In this 
manner it is possible to attain a unity of curriculum and 
a standardization of instruction which is probably exceed- 
ingly desirable, and at the same time retain a flexibility of 
program which would be practically impossible were a de- 
code 1923, ch. 45, §g; Wis. Stat. 1919, §40.57; Wyo. Comp. Stat. 1920, 
§2267. 

Ordinances for high school course of study: Ala. School Code 1924, 
art. 3, §15; Ariz, Rev. Stat. 1913, §2697; Ark. Stat. 1921, §8764; Cal. 
Pot. Code 1923, §1665; Del. Laws Spec. Sess, 1920, ch. 48, §9; Fla. Rev. 
Stat. 1920, §537; Ga, Annot. Code 1914, §1565; Idaho Stat. 1919, §803; 
Iowa Code 1924, §3831; Kan. Rev. Stat. 1923, §72-102; Ky. Stat. 1922, 
§4S26b-2; Maine Rev. Stat. 1916, p. 384; Md. Code 1934, art. 77, §14; 
Miss. Code 1917, §7326; Mo. Rev. Stat. 1919, §ii 337 ; Mont. Code 1921, 
§836; Nev. Rev. Laws 1919, §3242; N. H. Public Laws 1926, ch. 116, §8; 
N. J. Comp. Stat. Supple. 1911-24, §185-210; N. M. Session Laws 1920, 
ch. 148, §105; M, D. Code Supple. 1925, §1109; Okla. Stat. 1921, §10292; 
Ohio Code 1926, §7645 ; Penn. School Laws 1921, §1607 ; S. C. Code 1922, 
§2549; Tenn. Code Supple. 1920, §14542; Tex. Civil Stat. 1925, §2812; 
Utah Code 1917, §4531; Vt. Gen. Laws 1917, §1237; Va. Code 1924, §719; 
Wash. Stat. 1922, §4529; W. Va, Code 1923, ch. 45, §9: Wis. Stat. 1925, 
§40.57; Wyo. Comp. Stat, 1920, §2342, 

Ordinances prescribing examinations in elementary schools : Idaho Stat. 
1919, §10.47; Ind- School Laws, p. S 3 . § 375 : Iowa Cotie 1915, §2634b6; 
Kan. Rev. Stat. 1923, §72-5104; Ky. Stat. 1922, §4369; Md. Code 1924, 
art. 77, §14; Mont. School Laws, p. 69, §903; Neb. Comp. Stat. 1933, 
§6385: N. D. Code Supple. 1925, §1109; Okla, Stat. 1921, §10292; Ore. 
Laws 1920, §5363 ; S. C. School Laws, p. 29, §147 ; Wash. Stat. 1922, §4529. 

Ordinances prescribing examinations in high schools: Md. Code 1934, 
art. 77, §14; Mont. Code 1931, §944; N. Y. Cons. Laws 191S, p. 2016; 
N. D. Code Supple. 1925, §1109; Wash. Stat. 1922, §5094. 



i;8 STATE SUPERVISION OVER CITIES 

tailed curriculum enacted into law. In some jurisdictions 
the idea of this flexibility is hinted at in the statutes. The 
state superintendent of public schools in Maine, for example, 
is directed to “ prescribe the studies to be taught in the 
common schools, reserving to town committees the right to 
prescribe additional studies, and the course of studies pre- 
scribed by the state superintendent of schools shall be fol- 
lowed in all schools ; provided, however, that upon the 
approval by the state superintendent of any course arranged 
by the superintending school committee, said course shall 
be the authorized course for said town.” Not only is geo- 
graphic flexibility thus made possible, but that more im- 
portant kind of flexibility called for by time and changing 
circirmstances is also present, for it is exceedingly likely that 
a state board of education fully cognizant of its problems 
will be more ready to adapt itself to changing needs than a 
legislative body which (though for the most part depending 
on the recommendation of the department of education) 
must in all cases be convinced of the necessity for change. 

In addition to this general supervision maintained through 
the ordinance-making pow'er certain phases of the curriculum 
have been singled out for special attention — ^those phases of 
it particularly which for one reason or another cannot as yet 
be subjected to the mandatory fiat of the ordinance-making 
process. The means of supervision chiefly relied upon in 
this connection is the mechanism of grant-in-aid which has 
been used extensively for the development of courses in 
agriculture,^ home economics," industrial training,® high 

1 Ala. School Code 1924, art. 3, §23; Ariz. Rev. Stat. 1913, §2795; Ark, 
Stat. 1921, §8769; Cal. Pot. Code 1923, Act 7497; Col. Comp. Laws 1921, 
|§8 i34-8i 36; Conn, Gen. Stat. 1918, §829; Del. Laws Spec. Sess. 1920, ch. 
48. fas ; Fla, Rev, Stat. 1920, §664 ; Idaho Comp. Stat. 1919, §1004 ; 111 , Rev. 
Stat 1923, ch. 123, §562; Ind. Stat 1926, §7051; Iowa Code 1924, §3840: 
Kan, Rev. Stat. 1923, §72-4301 i Ky. Stat. 1922, §4535b-i ; La. Supple. 

(S're Nates 2 md 3 an next page.) 
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schools/ normal training in high schools ® and special classes 
for defectives," 

It can generally be assumed that auxiliary to or concomi- 
tant with a system of grants-in-aid the devices of reports, 
inspection, approval and ordinance making will also be 
called into play. The desirability of a system of reports may, 
perhaps, be understood from a comment of the state depart- 

Stat. 1526, Act 179, §1916; Maine Rev. Stat. 1917, p. 179; Md. Code ipa^), 
art. 77, §258; Mass. Gen. Laws 1921, ch. 74, §9; Mich. Comp. Laws 1915, 
§5950; Minn. Gen. Stat. 1923, §2986; Mo. Rev. St, it, 1919, §112(19; Mont. 
Code 1921, §1311 ; Neb. Comp. Stat. 1922, §6417; Ncv. Rev. Laws 1919, p. 
3960; N. H. Public Laws 1926,0!). 116, §6; N. J. Comp. Stal. Supple. 1911- 
24, §185-372; N. M. Session Laws 1923, ch. 148, §501 ; N. Y. Cons. Laws 
Supple. 1918, p. 543 ; N. C. Cons. Stat. 1919, §5396 ; N. D. Code Supple. 1925, 
§i47ibi; Ohio Code 1926, §367-1; Okla. Stat. 1921, §10694; Ore. Laws 
1920, §4966; Penn. School Laws 1921, §3414: R. I. Gen. Laws 1923, §957; 
S. C. Code 1922, §2543 ; S. D. Rev. Stat. 1919, §7406 ; Tenn. Code Supple. 
1920, §14002-21; Utah Acts 1919, ch. 86; Vt. Gen. Laws 1917, §1304; Va. 
Code 1924, §10036 ; Wash. Stat. 1922, §4906 ; W. Va. Code 1923, ch. 45, 
§14; Wis. Stat. 1925, §41.13; Wyo. Comp. Stat. 1920, §2363. 

’ See footnote immediately preceding. 

’ See footnote immediately preceding. 

■‘Ala. School Code 1924, art. 4, §55; Ariz. Rev. Stat. 1913, §2794; Ark. 
Stat. 1921, §8768; Cal. Pol. Code 1923, Act 1750; Conn. Gen. Stat. 1918, 
§995 ; Del. Laws Spec. Sess, 1920, ch. 48, §16; Kan. Rev. Stat. 1923, §73- 
3201; Maine Rev. Stat. 1916, p. 370; Md. Code 1924, art. 77, §23; Minn. 
Gen. Stat. 1923, §2990; Mo. Rev. Stat. 1919, §11263; Mont. Code 1921, 
§1211; Nev. Rev. Laws 1919, §3392; N. Y. Cons. Laws 191S, p. 2070; 
N. D. Code Supple. 1925, §1433; R. I. Gen. Laws 1923, §1075; S. C. Code 
1922, §2721; Tenn. Code Supple. 1920, §14002-4; Utah Code 1917, §4580; 
Vt. Gen. Laws 1917, §1288; W. Va. Code 1923, ch. 45, §83; Wis. Stat. 
1925, §20.26. 

’ Ark. Stat. 1921, §8768 ; Fla. Rev. Stat. 1920, §603 ; Iowa Code 1924, 
§3903; Kan. Rev. Stat. J923, §72-4401; Maine Rev. Stat. 1916,9. 363; Md, 
Code 1924, art. 77, §X9S; Minn. Gen. Stat. 1923, §3030; Mo. Rev. Stat 
1919, §11310: Mont Code 1921, §13106; Neb. Comp. Stat. 1922, §6411; 
N. Y. Cons. Laws 1918, p. 2262 ; Ohio Code 1926, §7654-1 ; S. C. Code 1922, 
§2723; Vt. Gen. Laws 1917, §1214; W. Va. Code 1933, ch. 45, gSa; 
Wyo. Comp. Stat 1920, §2427. 

® Cal. Pol. Code 1923, §1618; Minn. Gen, Slat. 1923, §3031; Mo. Rev. 
Stat. 1919, §11149; Ohio Code 1926, §7757; Penn. School Laws 1931, §1413. 
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ment of Kansas for the year 1918. It seems that the super- 
vising authorities in charge of the high schools had found it 
impossible with the limited staff they had at their command 
to visit each of the six hundred schools in the state doing 
high school work in the course of a year, and had conse- 
quently resorted to a system of reports as a substitute mean? 
of supervision. The comment of the state superintendent of 
education thereon is exceedingly interesting. 

As there is . . . frequent change in the teaching staff with a 
resultant change in the course of study and general policy of the 
schools, it has been necessary to devise a form of report that will 
give such information as will make it possible to determine 
whether or not the school is meeting accredited requirements 
and what its rating should be. It is also desirable to have in the 
superintendent’s office such a system of permanent records as 
Avill make it possible to determine what progress the high schools 
of the state are making. Accordingly at the beginning of the 
school year blanks for the high school principals are sent to each 
principal. The pui-pose of the questions in this blank is to call 
attention to the standards for accredited schools and to elicit the 
information that will show so far as possible whether or not the 
school can be accredited, and if so, what its rating should be. . . . 
On the receipt of these reports early in the school year they are 
carefully scrutinized and letters are written calling attention to 
any irregularities that appear and making such suggestions as 
seem to be called for looking to the improvement of school con- 
ditions.^ 

The effectiveness with which this method of control is 
used varies, of course, from state to state. In most juris- 
dictions it is supplemented by the process of inspection and 
approval. In Michigan, for example, " any approved public 
school, department or part-time class giving instruction in 
agriculture, industrial or home economic subjects which 

1 Report of the SuperinUndent of Education, Kansas 1918, p. 50. 
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leceives the benefit of federal moneys as herein provided, 
shall provide suitable buildings and equipment in order to 
give such instruction, and shall also appropriate for the 
salaries of the instructors a sum of money equal to one half 
of the federal allotment to such schools, and the balance 
necessary for the salaries of such instructors shall iDe appro- 
priated and distributed to such school districts from the state 
treasury. . . . The state board of control shall provide for 
proper inspection . . , and upon the approval of the work 
done and the receipt of a satisfactory report . . . the state 
superintendent shall certify to the auditor general the amrrunt 
of such state and federal moneys due each school district.” ^ 
That such supervision is necessary seems to be the general 
consensus of opinion among state officials. A report of the 
superintendent of education in Virginia may be quoted 
merely by way of emphasis. 

Before leaving the subject of supervision I call attention to 
the fact that ... 24 percent of the amount spent for teachers’ 
salaries in the cities and 65 percent in the counties . . . (is 
paid by the state). There is no question that some state law 
in reference to assistant superintendents or supervising teachers 
is urgently needed to conserve this large investment of state 
money. / hewe repeatedly called attention to the waste of our 
agricultural funds because it seemed impossible to arouse the 
legislative mind to the need of providing a state inspector. To 
effect the small amount saved by not employing a sufficient num- 
ber of supervisors, those unnecessary officers, this multiplicity 
of ftmetionaries — we have lost thousands of dollars by compell- 
ing inexperienced teachers to labor without guidance among peo- 
ple sometimes too poorly informed to know, and sometimes loo 
humble or modest to assert rights which seem fundamental in 
our modern theory of public instruction.^ 

* Michigan Laws 1917, no. 189, §5. 

^Report of Superintendent of Education, Virginia igi 6 ~U, p. 27. 
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Given the proper financial arrangements there is little 
question that the device of grants-in-aid can be used to 
stimulate the development of neglected aspects of educa- 
tional activity. Nor can there be much doubt that in the 
hands of capable supervising officials a well rounded system 
of this character can do much toward maintaining these serv- 
ices, once thoroughly rooted, in a stale of relative efficiency. 
Whether it is possible to obtain a set of capable supervising 
officials, as imrauiie to politics as the necessities of ad- 
ministration demand, is perhaps a moot question. 

TEXT BOOKS 

Closely allied to the control exercised over the curriculum 
is that maintained over text books. For the most part 
this supervision is exercised through the ordinance-mak- 
ing process and consists of the state authorities either draw- 
ing up a list of books which must be used by all the schools 
throughout the state, or drawing up a list from which the 
local authorities may, in their discretion, make such selec- 
tions as seem particularly adapted to the peculiar circum- 
stances under which they work.’- In California, for ex- 
ample, the state board of education is directed to “ compile 
and enforce the use of state text books throughout the 
elementary schools of the state.” Similarly the law of 

1 Ordinances prescribing a list of possible textbooks; Ala. School Code 
1934, art. 3, §16; Ari2S. Rev. Stat. 1913, §2697; Ark, Stat. 1921, §9066; 
Cal. Pol. Code 1923, §tsigb; Conn. Gen. Stat, 1918, §826; Del. Laws Spec. 
Sess. 1920. ch. 48, §9; Fla. Rev. Stat. 1920, §669; Ga, Annot. Code 1914, 
§1439: Idaho Comp. Stat. 1919, §803; Ind. Stat. 1926, §6480; Kan. Rev. 
Stat. 1923, §72-4105 ; Ky, Stat. 1922, §44213-1 ; La. Supple. Stat. 1926, Act 
100, §§4, 35 ; Mich. Comp. Laws 191S. -§5798 i Miss. Code 1917, §7824: Mo. 
Rev, Stat. 1919, §11371; Mont, Code 1921, §1191; Nev. Rev, Laws 1913, 
§32531 N. M. Session Laws 1923, ch. 148, §105; N. C. Cons. Stat. 1919, 
§5691; N. D. Code Supple. 1925, §1109; Ohio Code 1926, §7709; Okla. 
Stat. 1924 §10247; Ore. Laws 1920, §4963; S. C. Code 1922, §2549; Tenn. 
Code 1917, 114616-3; Tex. Civil Stat. 1925, §2843; Utah Code 1917, §4557; 
Va, Code 1924 §6icia ; W. Va, Code 1923, ch, 45, §rr. 
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Arkansas provides that “ it shall be the duty of [the state 
text book] commission to select and adopt a uniform 
series of books for use in all the public grade schools of the 
state .... [which shall be] used to the exclusion of all 
others in the public schools of the state.” The grant of 
power in the Idaho code is somewhat broader. 

The state board of education shall determine how and under 
what regulations text books shall be adopted for the use of such 
schools, determine whether or not the text books shall be free, 
and prescribe the regulations under which such books may be 
provided. The state board of education shall have and is hereby 
given power to adopt plans, rules and regulations for the adop- 
tion of such state text books as to the board seem best and 
proper.^ 

Thus it is possible for the state authorities to clinch their 
control over the local curriculum. 

SCHOOL LIBRARIES 

Somewhat akin to this supervision is that maintained over 
school libraries. Although tlie mechanism of advice is 
called into play, the mainstay of this supervision is the de- 
vice of grant-in-aid. The condition most usually imposed 
is that the locality raise a specified sum of money.^ In a 
number of states, however, an additional provision is added 
to the effect that the municipality must select its books from 
lists approved by the central authorities,’ and conduct the 
libraries in a manner prescribed by them.* 

‘ Supra. 

* Cal. Pol. Code 1923, §1712; Conn, Gen. Stat 1918, §1004; ktinn. Gen. 
Stat. 1923, §3018; Nev. Rev. Laws 1919, §3393; N. Y. Cons. Laws 1918, 
§2204; S. D. Code 1922, §2686; Wash. Stat. 1922, §7s6a. 

® Iowa Code 1924, §4324; Mont Code 1921, §1186: W. Va. Code 1923, 

ch. 4 S, §63. 

*Ky. Stat. 1922, § 4 ^* La. Stat, tgis, §2666; Kev, Rev. Laws tgig, 
§3242; Term. Code igi/, I'r^gdans; \V. Va. Code 1913, §3067; Wis, Stat 
1919. §40.36. 'f' , 
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SCHOOL BUILDINGS 

Certain other fields of supervision still remain to be con- 
sidered; the maintenance of medical service in the schools, 
school finance, and the condition of school buildings. 

Although both the process of inspection ^ and the dis- 
semination of advice ~ are used in connection with the super- 
vision of school buildings in many jurisdictions, it is in those 
states which require all plans and specifications for school 
buildings to be submitted to the state educational authorities 
for approval before construction work may begin that real 
supervision exists.’ The argument in favor of such a pro- 
cedure seems fairly strong. The work of an architect in 
the average city after all is the building of homes or office 
buildings. Schools are comparatively rare objects. It is 
very unlikely consequently that there will be anyone among 
the local architects who has specialized in school buildings. 
In all probability, therefoi-e, the local architect who under- 
takes this work will be somewhat less efficient in handling the 
peculiar problems of school buildings than a specialist in the 

* Ark. Stal. 1921, §8764; Cal. Pol. Code 1923, §362g; Del. Laws Spec. 
Sess. igao, ch. 48, §9 ; Maine Rev. Slat. 1916, p. 353 ; Md. Code 1924, art. 
77 , §31; Mass. Gen. Laws 1921, ch. 143, §28; N. D. Code 1913, §1490; 
Ohio Code 1920, §1037; Penn. Code 1920, §4894; Vt. Gen. Laws 1917, 
§i8s-2ic; Va. Code 1924, §673: Wis. Stat. 1925, ^9-02. 

® Ark. Stat. 1921, §8764 ; Del. Laws Spec. Sess. 1920, ch. 148, §9 ; 111. Rev. 
Stat. 1923, ch. 122, §3; Ky. Stat. 1923, §4393; Maine Rev. Stat. 1916, 
P- 3S3: Md. Code 1924, art, 77, §30; Mass. Gen. Laws 1921, ch. 143, §28; 
Nev. Rev. Laws 1919, §3242 ; N. C. Cons. Stat. 1919, §5671 ; N. D. Code 
1913. §ii8s: Okla, Stat. 1921, §10403; Penn. School Laws 1921, §615; 
Tex. Civil Stat 1923, §2659. 

“Del. Laws Spec. Sess, 1920, ch. 48, §9; Maine Laws 1921, p, 23; Md, 
Code 1924, art. 77, 130 ; Mass. Gen. Laws 1931, ch. 143, §13 ; Mich. Comp. 
Laws 1919, no. 139; Minn. Gen. Stat. 1913, §2874; Mont. Code 1921, 
§ti74; N. Y. Cons. Laws 1918, p. 2186; N. D. Code 1913, §1492; S. D. 
Rev. Stat. 1919, §7S?'3! Tex. Civ. Stat. 19x4, §4310; Utah Code 1917, 
§4527; Va. Code 1924, §673. 
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subject. Nevertheless the average-sized city can certainly 
not be expected to retain an expert of this variety on its staff, 
for the amount of work to be done would in no wise justify 
such a procedure. The state, on the other hand, can very 
justifiably maintain such an officer, who if the foregoing 
reasoning is correct can be expected to save considerably 
more than his salary through suggested changes in the plans 
submitted to him by local architects. Such, indeed, has been 
the experience in many of the states, i f we are to believe the 
te.stimony of the state superintendents of education. 

Indeed, so successful has been the Avork of the su]>ervising 
architect that a number of states permit their dei>artment 
of education to prescribe such rules and regulations relative 
to the construction of these buildings as seem fitting and 
proper.’' The Minnesota statute is, perhaps, the most de- 
tailed of its kind, authorizing, as it does, the state super- 
intendent of education to “ prescribe rules, and examine all 
plans and specifications for the erection, enlargement and 
change of school buildings, -which plans and specifications 
shall first be submitted to him for approval before the con- 
tract is let, and no new sdiool building shall be erected or any 
building enlarged or changed until the plans and specifications 
have been submitted to and approved by the superintendent 
of education. He shall include in such rules those made 
from time to time by the state board of health relative to 
sanitary standards for toilets, water supply and disposal of 
sewage in public school buildings,” 

A comment in a recent Utah report is very interesting in 
this connection in that it shows both the procedure and the 
effect of the procedure in at least one state : 

1 Ala. School Code 1934, art. 4, §45; Del. Laws Spec. Ses.s. 1920, ch. 48, 
§9; Maine Laws 1921, p. 35; Minn. Gen. Stat. 1913, §2874; N. J. Comp. 
Stat. 191S, p. 1420, §48; Penn. School Latvs 1921, §908; Utah Laws 1921, 
ch. 94 ; Va. Code 1924, §786 ; Wis. Stat. 1923, 139-02. 
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The new school buildings commission adopted a set o£ rules for 
the planning of school buildings and distributed them to boards 
of education and others interested. The rules describe in detail 
standards for school sites, requirements of plans and specifica- 
tions for school buildings, lighting of class roms, heating and 
ventilating, sanitation, plumbing, fire pi'otection, etc. Since the 
adoption of these rules the plans and specifications submitted for 
approval have shown that more thought and attention are being 
given to health and safety appliances, and to utility in plan 
arrangement and economic building construction. The com- 
mission finds the best results are obtained if the preliminary 
drawings are submitted for examination and suggestions before 
the blue prints are made. This saves time both for the com- 
mission and for the architect since it permits the making of 
necessary changes in plans with a minimum of inconvenience. 
Boards of education have accordingly been urged to have archi- 
tects submit preliminary drawings before plans are printed.^ 

futance 

Comment has already been made in a preceding chapter 
concerning the supervision maintained by state officials over 
municipal finance. For the most part this supervision ex- 
tends to the field of educational activity as well as to all 
other phases of municipal government. In a number of 
states in which no general powers of financial supervision 
have been established, however, school finance lias been 
thought worthy of special attention. The control has, for 
the most part, taken the form of inspection which seemingly 
has justified itself in this connection, at least in the minds 
of the supervising officials, as it has in all other aspects of 
the field of finance.^ 

* Utah State Board of Education, Report 1916, p. 134, 

2 Ala. Gen. Laws 1923, §736; Ariz. Rer-, Stat. 1913, p. gio; Del. Laws 
igai, ch. 160, §49; Ga. Annot. Cade 1914, §1565; Ky. Stat. 1922, §43983-3; 
Mich. Comp. Laws 1922, §3641; S. D. Rev. Stat 19:9, §7505; Tex. Civ. 
Stat. 1914. § 4 SI 0 ; Utah Code 1917, §4519; Vt. Gen. Laws 1917, §i8s-3ic. 
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In my previous report [says the superintendent of schools in 
Kentucky] I spoke somewlrat at length in regard to the inspec- 
tion law passed by the legislature in 1912. This law continues 
to justify its existence in a most gratifying way. Because o£ it, 
in one case, the Southern Pacific Railroad has been forced to 
pay to the Highland Park Graded School District one hundred 
thousand dollars in back taxes. . . . The work of the inspectors 
in securing accurate census returns from the counties and cities 
has gone far toward raising the per capita tax levy to the present 
amount of I5.25, the highest it has ever been in the hi.story of 
Kentucky.^ 

Except for the fact that in connection with the mechan- 
ism of grant-in-aid the state authorities are occasionally 
permitted to prescribe the set-up of books, accounts, etc., 
this power of audit constitutes the sum-total supervision 
maintained over school finance." 

MEDICAL SERVICE 

Mention, at least, should be made of the fact that a limited 
degree of control is exercised by the state authorities over 
the maintenance of medical service in the schools. For the 
most part, however, this supervision is confined to the enact- 
ment of such ordinances as are necessary to give effect to 
the mandatory declarations found in many of the statutes 
concerning the maintenance of such service.^ 

State administrative supervision over education conse- 
quently seems to have made considerable headway. Not 

* Biennial Report of the Superintendent of Public Instruction, Kentucky 
1915, p. vii. 

aN. J. Cotnp. Stat. 1915, §1412; Vt, Gen. haws 1917, §1172; Wis, Stat. 
m9, §38.01. 

® Ala. School Code 1924, art. 4, §50; Ark. Slat, ipai, §8764; Del. Laws 
Spec. Sess. 1920, ch. 48, §9 ; Ind. Stat. 1926, §( 59 ts : Maine Rev. Stat. 1916, 
p. 361; N. Y, Cons. I-aws 1918, §2224; N, C. Cons. Stat. 1919, §574?: 
Ohio Code 1926, §7692-2 ; Va. Code 1924, §7242. 
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only is a limited degree of supervision maintained over the 
whole field through the mechanism of reports, inspection, 
advice and grant-in-aid, but certain phases of the field have 
been subjected to really intensive control. Particularly has 
this been the case in connection with the selection of the 
teaching personnel, the development of the curriculum and 
the adoption of text books. In a somewhat fewer number of 
jurisdictions the erection of school buildings, the maintenance 
of school libraries, and the general field of school finance are 
given similar supervision. 



CHAPTER VI 


Dependency and Delinquency 

No exact figures indicating the extent of the problem of 
poverty in the United States have ever been tabulated. In- 
deed, the conception of poverty is itself a more or less sub- 
jective matter, for what seems dire destitution to one person 
seems comfort if not aftluence to another. Nevertheless, 
various estimates of the extent of the phenomena have been 
made. In October, 1921, the United States Commissioner 
of Industrial Relations declared : “ It is evident both from the 
investigations of this commission and from the reports of all 
recent governmental bodies that a large portion of our in- 
dustrial population is, as a result of the combination of low- 
wages and unemployment, living in a condition of actual pov- 
erty. Plow large this proportion is cannot be exactly deter- 
mined, but it is certain that at least one-third and possibly 
one-half of the families of wage earners employed in manu- 
facturing and mining communities earn in the course of the 
year less than enough to support them in anything like com- 
fortable and decent conditions.” ^ 

J. L. Gillin, one of the leading students of the subject, 
believes that when we obtain more careful statistics, includ- 
ing not only the recipients of public poor relief, but also 
those receiving relief from private sources, “ we shall prob- 
ably find that the pauperism rate is from five to eight per 
cent ” of the population. Whether the first or second figure 
is accurate is immaterial. It is not pleasant to contemplate 

1 The Cost of Living Among Wage-Earners, Detroit, Mich. N, J, C. B., 
New York, Special Report No. 19, Oct., 1921, p. 14. 
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the spectacle of from five to eight million people underfed, 
underclothed, and undersheltered in prosperous America/ 

In so far as the municipalities are concerned, the most 
fundamental work in connection with the problem has been 
done by the departments of health and education. The 
direct attack upon the problem as conducted through the de- 
partments of charity has usually been palliative rather than 
fundamental. In general, their work has been the relief of 
only the most acute cases of destitution. Two modes of 
procedure have been followed, institutional care and outdoor 
relief. The latter, however, is usually in the hands of county 
officials, although in some states, township, city, county and 
state officers all participate in its administration.^ The pri- 
m.ary work of the municipalities, nevertheless, has been the 
maintenance of almshouses of one sort or another. 

Their historic failure in this particular is too well known to 
need repetition. And yet the crusade to rectify this evil, 
launched by Dorothy Dix almost one hundred years ago, has 
not been fully effective even yet. Even in the twentieth 
century reports of extremely revolting conditions continu- 
ally crop out. At late as 1915 a survey of the poor-houses 
of Missouri was summarized as follows : 

Many of the houses are old, unsanitary and practically unfit for 
habitation. Some are without foundations, having their rough 
floors laid directly upon the ground. Roofs are sunken and 
walls swaying, seemingly about to fall upon the inmates. . . . 
The superintendent is generally without means of properly 
segregating the sexes. Almost every one of the larger institu- 
tions has in it one or more sexual perverts, irresponsible idiots, 
insane men or women, some of them dangerously insane. These 

1 GUlih, J. L., Poverty and Dependency, New York (1922), p. 37. 

2 In New York, for example, most outdoor relief is administered ty 
town or city poor law officers, wherever the counties maintain the 
almshouses. 
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he can keep from acts of brutal immorality only by constant 
vigilance, beatings and threats of floggings, or by locking them 
up in separate rooms. One almshouse was observed where an 
attempt was made to separate the men and women by a high 
cage fence of barbed wire. Yet like the othcis, it had its scan- 
dalous history of disgraceful happenings and illegitimate births. 
This failure to control moral conditions and the liringing into 
existence of unfortunate children in our almshouses is one of the 
most distressing features of the whole sy.stem and one which 
under the circumstances cannot fairly be charged to the under- 
paid and overworked superintendents, ‘ 

Widespread publicity concerning conditions of this char- 
acter, together with the passing of the belief that indigence 
is primarily due to an overcharge of original sin, has been 
chiefly responsible for the establishment of state supervisory 
bodies dedicated to the purpose of overcoming if possible, 
the ignorance, indifference, corruption and brutality of the 
local officials. Such agencies with authority over municipal 
poor-relief activities have now been created in at least thirty 
jurisdictions.^ 

Although nearly half of these agencies call for reports 
of one kind or another from the institutions under their 

1 Warfield, G. A., Outdoor Relief in Missouri, New York (1915)1 P- 16- 

2 Ala. Code 1923, §4857; Ark. Stat 1921, §1023; Cal. Gen. Laws 1923, 
Act 1330, §3; Col, Annot. Stat. 1923, §6rs; Conn Gen. Stat. 1918, §1894; 
Del. Laws, vol. 30, ch. 60, p. 139; Fla. Eev. Stat 1920, §691, Acts 1921, 
§8535; Ga. Annot. Code Supple. 1922, §215888 ; III. Rev. Stat. 1923. ch. 
242, §55; Ind. Annot. Stat. 1926, §4297; La. Stat 1920, p. 209; Maine Rev. 
Stat. 1916, ch. 147, §3 : Mass. Gen. Laws 1921, ch. 121, §391 Mich. Comp. 
Stat. Supple. 1932, ch, 64, §1982; Minn. Gen. Stat. 1923. §4448; Mo. Rev. 
Stat 1919, §12179; Mont Rev. Code 1921, §330; Neb, Corat). Stat 1922, 
§8272; N. H. Public Laws 1926, ch. io8, §7; N. J. Laws 191S, ch. 147, 
§ 135 ; N- Y. Cons. Laws 1918, p. 7806; N. C. Cons. Stat 1919, §5006; 
Ohio Gen. Code 1926, §1352; Okla. Conip. Stat. 1921, §Sf, Ore, Laws 
1920, §8447; Penn. Supple. Stat. 1924, §90S6*a-i4; S. D. Rev. Code ipig, 
§10033; Tenn. Acts 1917, ch. 170, §7, 1923, ch. 7, §42; Vt. Gen. Laws 
1917, §7317; Wis. Stat 1925, §4616. 
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care/ in every jurisdiction without exception central control 
rests very largely upon central inspection.^ In many states 
the grant of authority from the legislature in this connec- 
tion is broad and unrestricted. The state inspectors are 
directed, “ to visit, inspect and examine once a year or oftener 
state, county, municipal and private institutions of an 
eleemosynary, charitable, correctional or reformatory char- 
acter.” “ In others, specific objects or practices are singled 

^ The reports are o£ two types, those specified in the law and those 
called for at the discretion of the administrative authorities. In the first 
class are: Ala. Code 1923, §4871; Col. Annot. Stat. 1926, §615; Conn. Gen. 
Stat. 1918, §1894; Ind. Annot. Stat. 1926, §4355; Maine Rev. Stat. 1916, 
ch. 147, §3; Ma.ss. Gen. Laws 1921, ch. 121, §39; Minn. Gen. Stat. 1933, 
§4448; Mo. Rev. Stat. 1919, §12179; N. C. Cons. Stat. 1919, §5008; Penn. 
Supple. Stat. 1924, §go5()a-i4; Tenn. Acts 1923, ch. 7, §2; Vt. Gen. Laws 
tgt?, §7314; Wis. Stat. 1925, §46.16. In the second class are; Ala. Code 
I923r §4837; Ark. Stat. 1921, §1023; Cal. Gen. Laws 1923, Act 1330, §3; 
Del. Laws, vol. 30, ch. 64, p. 139, §1004; Fla. Rev. Stat. 1920, §691, Acts 

1921, ch. 8535; Ga. Annot. Code Supple. 1922, §2158 gg. ; Ind. Annot. Stat. 
1926, §4397; Maine Rev. Stat. 1916, ch. 147, §3; Mass. Gen. Laws 1921, ch, 
131, §39; Minn. Gen. Stat. 1923, §4448; Neb. Comp. Stat. 1922, §8272; 
N. H. Public Laws 1926, ch. 108, §7; N. Y. Cons. Laws 1918, p, 7803; 
N. C. Cons. Stat. igig, §35008; Ohio Gen. Code 1926, §1352; Penn. 
Supple. Stat. 1924. §90363-14; Tenn. Acts 1923, ch. 7, §142-2; Va. Acts* 

1922, ch. 103; Wis. Stat. 1923, §46.18. 

’ All of the states which maintain systems of supervision tftalce use of 
the mechanism of inspection. 

’ Ala. Code 1923, §4832; Ark. Stat. 1921, §1023; Cal. Gen. Laws 1923, 
Act 1330, §3; Conn. Gen. Stat. 1918, §1888; Del. Laws, vol. 30, ch. 64, 
P- 139, §1004; Ga. Annot. Code Supple, 1923, §2i58gg; 111, Rev. Stat. 1923, 
ch. 24a, §55 ; Ind. Annot. Stat. 1926, §4297 ; La. Stat. 1920, p. 209 ; Maine 
Rev. Stat. rgi6, ch. 147, §3; Mass. Gen. Laws 1921, ch. 121, §7; Mich. 
Comp. Laws Supple, 1933, ch. 64, §1982; Minn. Gen. Stat. 1923, §4448; 
Mo. Rev. Stat. 1919, §12177; Mont. Rev, Code 1921, §330; Neb. Comp. 
Stat, 1922, §8272; N. H. Public Laws 1926, ch. 108, §8; N. J. Laws 1918, 
ch, 147, §125 ; N, Y, Cons. Laws 1918, p. 7806 ; N. C. Cons. Stat. 1919, 
§5006; Ohio Code 1926, §1332; Okla. Comp. Stat. 1921, §31; Ore. Laws 
1920, §8447 ; Penn. Supple. Stat. 1924, §9os6a-i2 ; S. D, Rev. Code 1919, 
§10033; Tenn, Acts 1917, ch. 120, §7; Vt. Gen. Laws 1917, §7417,' Va, 
Acts 1922, ch. 105 ; Wis, Stat. 1923, §46.16, 
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out for inquiry. In many cases the very selection of these 
objects and practices indicates all too clearly the evils which 
state administrative supervision was designed to overcome. 
In still other states, a combination of the two practices has 
been used; the administrative authorities are given a broad 
and unrestricted sweep of authority, and at the same time 
certain objects are pointed out as worthy of special attention. 
Chief among these have been sanitary conditions, "■ the treat- 
ment of inmates,''* and the detention of persons who have 
never been legally committed. 

That such a system of inspection may have considerable 
justification, the Missouri survey referred to above strik- 
ingly brings out. And Missouri is by no means unique 
among the states in this particular. Here and there in the 
reports of the state boards of charity evidence continuously 
crops out which reveals that many localities, if left to them- 
selves, would soon permit conditions of a most obnoxious 
character to develop in connection with these local institu- 
tions. Such evidence is to be found even in the most pro- 
gressive states. The condition of the almshouse hospital 
in Lawrence, Massachusetts, for example, was recently pro- 

* Ala. Code 1923, §4832; Conn. Gen. Stat. 1918, §1888; Del. Laws, vol. 
30, ch. 64, £». 139, §1004; 111 . Rev. Stat 1923, ch. 23, §5; Ind. Annot Stat 
I92(J, §4297; Maine Rev. Stat 1916, ch. 147, §3 ; Mass. Gen. Laws 1921, ch. 
I2r, §7 ; Mich, Comp. Laws Supple. 1922, ch. 64, §1982 ; Minn. Gen. Stat 
1923, §4448; Mo. Rev. Stat 1919- §12177: Mont. Rev. Code 1921, §330; 
Neb. Comp. Stat 1922, §8272; N. J. Laws 1918, ch. 147, §125; N. Y. 
Cons. Laws 1918, p. 7808; N. C. Cons. Stat. 1919, S500C; Penn. Supple. 
Stat. 1924, §903da-i2 ; Vt. Gen. Laws 1917, §73i7 : Wis. Stat 1925, §46.16. 

" Ala. Code 1923, §4852 ; Conn. Gen, Stat. 1918, §1888 ; Del. Laws, vol. 30. 
ch. 64, p. 139. §1004; 111 . Rev. Stat. 1923, ch. 25, §5: Ind. Anm)t Stat. 
1926, §4297; Maine Rev. Stat. 1916, ch. t47, §3; Mass. Gen. Laws 3921. ch. 
121, §7; Mich. Comp. Laws Supple. 1932, ch. 64, §1983; Minn, Gen. Stat 
1923, §4448: Mo. Rev. Stat 1919, §12177; Mont Rev. Code 1921, §330; 
Neb. Comp. Stat, 1922, §8272; N. J. Laws 1918, ch, 147, §125; N. Y. 
Cons. Laws 1918, p. 7808; N. C. Cons. Stat. 1919, §S«>6; Rcnn. Supple. 
Stat 1924, §90363-12 ; Vt. Gen. Laws 19 ^ 7 , § 73 i 7 ; Wis. Stat. 1935, §46.16. 
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nounced intolerable; and little less scathing was the com- 
ment on New Bedford, where it was recommended that either 
general and extensive improvements be made or a new in- 
stitution erected/ As late as 1922 in Connecticut visits of 
inspection by the members and secretary of the department 
of public welfare revealed the existence of loosely managed 
town farms where matters of sanitary comfort received scant 
attention, where insufficient separation of the sexes, inade- 
quate facilities for heat and baths, and a total disregard of 
fire hazards were the rule rather than the exception. 
Occasionally even the food supply was found to be below 
standard.^ Nor was the situation in Indiana, another sup- 
posedly progressive state, any better. 

Of the ninety-two poor asylum buildings, twenty are built upon 
modern plans. Those in Benton, Clark, Dekalb and Dubois 
counties are lighted by oil lamps. The buildings in Brown, 
Crawford, Harrison, Martin, Ohio, Ripley, Starke and Warwick 
counties are frame. Tliose in Martin and Crawford counties 
are dilapidated and in miserable condition. They are unin- 
habitable and a disgrace to the counties and the state.’ 

Further illustrations might be multiplied, but sufficient 
have been adduced to indicate something of the necessity 
that exists for the maintenance of such supervision. 

Qosely related to the process of inspection is the practice 
of disseminating advice. In general, five modes of pro- 
cedure are followed. Suggestions and recommendations arc 
inevitably made by inspectors on their appointed rounds. 

* Massachvseits Department of Public Welfare, Report 1923, p. 113. It 
should, perhaps, be emphasized that these conditions are exceptional in 
Massachusetts; nevertheless, their presence in the Commonwealth is 
indicative of what might take place were the municipalities left un- 
super vised. 

* Connecticut Department of Public Welfare, Report ipex-ee, p. 31. 

’ Indiana State Board af Charities, Report 19x9, p. jsa cf seq. 
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Furthermore, the part played by newspaper publicity con- 
cerning notoriously bad conditions is exceedingly important. 
In addition in at least thirteen states, no city may “ erect, add 
to, or remodel a jail, almshouse, infirmary, house of correc- 
tion or workhouse ” without first submitting the plans and 
specifications therefor to the board of administration for its 
criticisms and suggestions.'’ The procedure in this connec- 
tion in all likelihood closely resembles that followed by the 
departments of education in the states in which the edu- 
cational officials have received a similar grant of authority. 
Strangely enough, in only three states have tire supervising 
boards been specifically granted statutory warrants for calling 
state-wide conferences of local welfare of officers. ° Such 
conferences are actually held, however, on a voluntary basis 
in the vast majority of jurisdictions. Moreover “ numerous 
inquiries are received,” in practically every state in the 
Union in which supervising agencies exist, “ from public 
officials and executive officers of institutions concerning their 
duties and responsibilities with reference to particular prob- 
lems with which they are confronted,” all of which must 
receive careful consideration. 

The mechanism of grant-in-aid is probably more effective 
in securing results than the mere dissemination of advice; 
nevertheless only six states make use of the procedure at 
all and in five of these it is used primarily in connection with 

‘ Cal. Gen. Laws 1523, Act 1330, §3 ; Ga. Annot. Code Supple, 19^3, 
§213811 (applicable to new buildings only) ; 111. Rev. Stat. 1923, ch. 33, 
§32; Ind. Annot. Stat. 1926, §4297: Maine Rev, Stat. 1916, ch. 147, §4; 
Mass. Gen. Laws t03t, ch. 121, §38; Minn. Gen, Stat. 1023, §4.448: Mo. 
Rev. Stat. 1919, §£2178; N. Y. Cons. Laws 1918, p. 7805; Ohio fien. Code 
1936, §1352; Tenn. Acts 1933. ch. 7, §42-2; Va. Acts J922, ch. 103; Wis. 
Stat. 1925, §46.17. 

* Del. Laws, vol. 30, ch. 64, p. 139, §iotJ4-c; 111. Rev. Stat. 1923, ch, 23. 
§31; Ohio Gen. Code 1926, §1357. The practice of holding such con- 
ference.s, however, is to be found in many more states. 
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out-door relief/ Cities and towns in Massachusetts are 
reimbursed by the state for the support of non-residents who 
are so ill that they cannot be moved to the state infirmary. 
Elsewhere the devise is used exclusively in connection with 
the support of needy children. The local boards of mothers’ 
aid in Maine, for example, are reimbursed one-half the 
amount of their expenditure by the state upon the certifica- 
tion by the state supervisory board that they have performed 
their function effectively. The supervisory board may 
require such reports from the local officers as it deems 
necessary, determine the character and amount of the aid to 
be given, and maintain a general oversight of the families 
receiving aid. The board or any of its secretariat is given 
access to all records, and in general determines all questions 
of policy in connection with the administration of the law. 
Such, in broad outline, is also the system of supervision as 
it exists in Massachusetts, Virginia and Wisconsin. In 
Connecticut a state agent, appointed for the purpose by the 
state treasurer, carries on the administration. For the most 
part, however, he acts upon the reports and recommenda- 
tions of the local officials. At any rate, two-thirds of the 
expense in connection with the maintenance of the system 
is borne by the local treasurer. The California procedure 
is outlined in the statute itself. 

There is hereby appropriated out of any money in the state 
treasury — ^to each and every county, city and county, city or 
town maintaining [any] needy orphans, half-orphans, abandoned 
children or the child or children of a father who is incapacitated 
for gainful work by permanent physical disability, or is suffer- 
ing from tuberculosis in such a stage that he cannot pursue a 

Cal, Gen. Laws 1923, Act 1330, §3: Conn. Stat. 1917, ch. 323, 1921, 
ck 247; Maine Laws 1917, ch, 222, 1919, cli. 171, §1; Mass. Gen. Laws 
1921, ch, 122, ftS; Va. Acts 1922, ch. 488; Wis. Stat. 1917, §48.33 
{i>-(io), §20.17 (13), 1921, ch. 86 . 
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gainful occupation, oi" any or all of such classes of persons, aid 
not in excess of the sum of one hundred twenty dollars per 
annum for eaeh such orphan, half-orphan, abandoned child, or 
child of a father who is incapacitated for gainful work . . . 
provided that in addition to the amount paid by the state for each 
orphan . . . maintained in a private home or in an institution > . . 
the city pay for the support of such orphan ... an amount 
equal to the sum paid by the state.^ 

Somewhat more drastic than either the clis.semination of 
advice or a system of grants-in-aid is the practice of requir- 
ing state approval for certain Sfiecific actions. The revelation 
of conditions described earlier in the chapter led to more 
radical supervision in some states than in others and resulted, 
in more than half a dozen jurisdictions, in the requirement of 
administrative approval for particular types of activity. The 
action most frequently singled out for such scrutiny is build- 
ing construction and repair. All plans and specifications 
for new buildings or the reconstruction of old ones must 
first be submitted to the administrative authorities for ap- 
proval in these states before any work may begin.^ 

Some notion of the volume of activity which may thus be 
embraced can be gathered from the development in New 
York. In 1923 fifty-eight plans for the erection or re- 
modeling of buildings for charitable purposes were sent to 
Albany; the estimated cost thereof totaled $9,500,000. 
“ This does not include,” moreover, “ buildings constructed 
by the state or by the City of New York, the plans for which 

1 Cal. Pot. Code 1933, §2383. If in addition a city anclertafces a system 
of widows' pensions, thfe SWtf administrative authorities are authorized to 
contribute half the penstoft likewise. 

’Ala. Code 1923, §4854; Stat. tgt 6 , ch, 147, §7; Mich. 

Corap. Laws Supple. 1922, ch. 64, flpSa, Acts 1925, no. 146 ; bfinn. Gen, 
Stat 1923, §3179; Neb. Laws ipsB, |8s72; N. C. Cons. Stat 1919, §5008; 
Ohio Gen. Code 1926, §1333 : Pena. Stat, Supple. 1924, goesda-Ki. 
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are not required under the statutes to be presented to the 
board for approval.” ^ 

A few states round out the authority thus established by 
granting their supervising agencies power to issue specific 
orders.' In Connecticut and Michigan the powers which 
have thus been granted are limited indeed, and in all instances 
are subject to the approval of the governor. 'Somewhat 
more extensive is the authority which has been delegated to 
the supervising officials in Alabama. 

The prison inspector is authorized to order city councils or other- 
governing bodies having control of any jail, prison, or alms- 
house, to put such jail, prison or almshouse and the grounds 
around the same in a proper sanitary condition, and to make such 
repairs, alterations and additions as he may deem necessary. 
Provided, that if additions or new buildings are ordered, the 
council may appeal to the governor, who shall have final power 
to control the matter. 

A somewhat larger number of states make use of the 
ordinance-making powerj^ which is directed, for the most 

■ State Board of Charities, New York 1923, p. 4. 

’Ala. Code 1933, §4854; Conn. Geti. Stat. 1918, §1889 (Our Connecti- 
cut Department of Public Welfare has never attempted any supervision 
or even inspection of these places, although it is possible that we might 
be authorized to do so under the General Statutes — ^letter from state 
OfScial) ; Mich. Comp. Laws 1922, ch. 64, §1982 ; N. Y. Cons. Laws 1918, 
§7805 (Such action relates to the treatment of inmates and is subject 
to the authorization of a justice of the supreme court) ; Okla. Comp. 
Stat. 1921, §S 7 : Penn. Stat. Supple. 1924, §gos6a-i2; Vt. Gen. Laws 
1921, p. 226 (Such action relates exclusively to building repairs) ; Wis. 
Stat. 1925, §46.17. 

" Ala. Code 1923, §§iii, 4857; Cal. Gen, Laws 1923, Act 1330, §3; Del, 
Laws, vol. 30, ch, 64, p. 139, §1004; Ind. Annot. Stat. 1926, §4297; Maine 
Rev. Stat. 1916, ch, 147, §3; Mass. Gen. Laws 1921, ch, i3i, §39; Mo. Rev. 
Stat. 1919, §T2i77; Neb. Laws 1922, §8273; N. Y. Cons. Laws 1918, p. 
780s ; Ore. Laws 1920, §8447 ; Penn. Stat. Supple. 1924, §9056a-i3 ; Tenn, 
Acts 1923, ch. 7, 142-2 ; Wis. Stat 1923, §46.18. 
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part, however, to the prescription of forms of reports, rec- 
ords, etc. In fact, only in Alabama, Oregon and Pennsyl- 
vania has any comprehensive use of the mechanism been 
made. In each of these jurisdictions, the supervisor is em- 
powered “ to formulate such rules and regulations as he may 
deem necessaiy with reference to hygiene, cleanliness, and 
healthfulness of all jails and almshouses in the state, including 
town and city prisons.” ^ This, however, constitutes the sum 
total supervision maintained over this phase of municipal 
activity. 

niiLiNQUENCY 

Accurate data relative to the problem of crime is difficult, 
if not impossible to obtain. Nevertheless, various estimates 
of the property loss entailed thereby have been made. These, 
although they are probably inaccurate to the extent of millions 
of dollars, may, nevertheless, give some conception of the 
magnitude of the problem. Lydston and the Institute of 
Economics place the cost at $5,000,000,000 ; Bushnell, how- 
ever, believes that $6,000,000,000 is a more accurate 
figure.” In 1924 the Bankers Protective Association arrived 
at the conclusion that the loss was nearer $3,500,000,000. 
These figures, be it noted, do not include the cost of main- 
taining the law-enforcing agencies (the police, prosecutors, 
criminal courts, institutions of correction, etc.), nor do they 
include the loss entailed through the failure of the profes- 

’■Iii Massachusetts “it the overseers of the poor of any city ex- 
cept Boston or any town, fail to place out any pauper lor two 
months after tlic date of receiving such child, the state board of 
charity, to the e,\chi,sion of said overseers, shall perform such duty 
and such child shall, under the direction of said board, be sup- 
ported by the city or town in the manner as if placed out by the 
overseers, and shall be subject to visitation by the officer or agents of 
said board until the board is satisfied that the overseers will properly 
care for hitn.’’ 

* Sutherland, E, H., Criminology, Philadelphia (1924), p. 68 . 
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sional criminal to make a normal contribution to society. 
Consequently, inaccurate though these estimates may be, it 
is probably true that they err in understating rather than in 
overstating the cost of crime to society. 

That a portion of this crime is peculiarly American, a 
comparison of criminal statistics at home and abroad strik- 
ingly indicates. A report to the American Bar Association 
by a special committee on law enforcement in 1923 stated 
that in 1921 there were but 95 robberies in all England and 
Wales, and only 121 in France (in 1919, the last year for 
which figures were available), whereas New York reported 
1,445 and Chicago 2,4x7. In the latter year there occui'red, 
furthermore, but 585 murders in France as against 7,850 (so 
it is estimated) in the United States. To this number should 
be added, moreover, 6,790 cases of manslaughter and other 
unlawful killings, thus bringing the grand total of unjusti- 
fiable homicides up to 14,640. In 1919 Raymond Fosdick 
published the results of an intensive study of the police 
systems of the United States and Europe. By correcting 
the police records and modifying the reports somewhat to 
make them more nearly comparable, he reached the con- 
clusion that, in 1917, “ Chicago had seventeen times as 
many murders per hundred thousand population as London, 
nineteen times as many felonious homicides, seven times as 
many burglaries, and sixty times as many robberies ; New 
York City had eight times as many homicides as Ix>ndon, 
five and a half times as many burglaries, and thirty times as 
many robberies ; St. Louis had twenty-eight times as many 
homicides as London and seventeen times as many burglaries ; 
Detroit had eleven times as many burglaries and Cleveland 
nineteen times.” It may be that because of intricate differ- 
ences in definition and procedure, these figures are inaccurate ; 
nevertheless, it seems quite certain that the general conclusion 

» Sutherland, ap, cH., p. 56. 
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which they indicate, to wit, that the crime rate in the United 
States is relatively much higher than in either England or 
France, is true. 

Some see the explanation of this situation in certain bio- 
logical forces ; others see it in sociological or environmental 
influences ; still others, in the breakdown of our law-enforc- 
ing agencies. An element of truth is possibly present in each 
of these theories. Neither space nor the pur|x>se of our 
study, however, will permit a digression of sufficient length 
to determine the relative weight of each. 

One thing is certain — our law-enforcing agencies have 
not been adequate to cope with the situation. Historically, 
the enforcement of law and the maintenance of justice con- 
stitute a function which has resided in the hands of local 
officials (the sheriff, the county prosecutor, and the courts, 
supplemented in the more populous counties by the police, 
municipal prosecutors and municipal courts). Very similar, 
historically, has been the situation in England. In Great 
Britain, however, as we have already discovered, the de- 
velopment of modern civilization with the consequent in- 
ability on the part of local jurisdictions to handle some of the 
newer problems, has given rise in certain field.s of adminis- 
tration to a system of administrative supervision. One of 
the fields in which this change has taken place is that of law 
enforcement. A similar development, consequently, might 
he expected in the United States. Such, however, has not 
been the case. 

POLICE 

Only nine states all told supervise in any way the activities 
of the local police.^ This supervision, for the most part, 

> Ala. I.-aws 1915, no. 29; N, H. Laws 1913, ch. 148: Mo. R«v, Stat. 1919, 
§7863; Md. 1920, §SS<); Mass. Stat, J906, ch. 2Qi, §7; N. Y. Laws 
1920, eh. 8, §270; Maine Laws 19x7, ch. 37: R. L Acts 1913, ch. 99; 
S. D. Laws 1919, §7011. In Idaho "the Governor has autliority to ap- 
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is of two types ; that designed merely to check gross abuse; 
and that intended to confer upon the supervising agency 
broad authority and wide discretion. In the latter class are 
those states in which the governor has been given power to 
appoint the chief of police; in the former, those in which 
the governor has been given power merely to make re- 
movals. Specifically, Alabama, Maine, Maryland, Massa- 
chusetts, New Hampshire and Rhode Island fall into the 
first category; New York and South Dakota into the second. 

In no state of the first class, however, do all the cities of 
the state fall under this drastic control. In Massachusetts 
the police systems of Boston and Fall River alone come under 
this supervision. The police commissioner in each of these 
cities is appointed by the governor for a term of five years. 
The control is still further developed in Boston by the fact 
that the selection of all patrolmen is under the jurisdiction of 
the state civil-service commission. A similar relationship 
exists between the Governor of Maryland and the chief of 
police of Baltimore; the term of the police commissioner in 
this instance, however, is one year longer than it is in Massa- 
chusetts. Insofar as the first-class cities are concerned, a 
similar arrangement exists in Missouri ; and in those cities 
having between two and three hundred thousand population, 
two of the three commissioners who constitute the police 
hoard are likewise so appointed, the mayor in these cities 
being ex-officio the third commissioner. In New Hamp- 
shire, the police forces of Manchester, Nashua, Portsmouth, 
Somersworth, Dover, Berlin, Laconia and Exeter are under 

point law enforcement officers whose poJice powers are superior to those 
of municipal or county officers. At the present time there is but one 
such state officer operating in the state and he carefully refrains from 
antagonizing or interfering in the orderly enforcement of the law by 
local officers. The mere fact that he has authority to act seems to 
have a wholesome effect throughout the entire state.” (Letter from Sec- 
retary to the Governor.) 
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similar control, as also are the police forces in two other 
cities in New England, one in Maine, ^ the other in Rhode 
Island.^ In the case of both the New Hampshire and Rhode 
Island cities, a board of three commissioners, one of whom 
retires each biennium, constitutes the controlling body. The 
system of supervision in Alabama is somewhat unique. The 
state senate elects the board of public safety in all cities having 
a population of between twenty-five and fifty thousand. 

In each of these states, of course, the governor may re- 
move any or all of these state-appointed officials. 

In New York and South Dakota the power of removal is 
the only power of supervision granted. Action may be taken 
in South Dakota only when a police officer wilfully fails or 
refuses to enforce the prohibition law. In New York, how- 
ever, the jurisdiction of the governor extends to all situa- 
tions in which the public welfare is jeopardized. 

Although appointment and removal are the only mechan- 
isms of control thus far used in connection with this activity, 
the nature of the service does not preclude the use of other 
devices. A central bureau might well disseminate informal 
tion and advice of a very useful character. Indeed a law 
creating just such an agency was recommended to the New 
Y^ork legislature in 192^. A system of granh-in-aid, more- 
over, is used in England and the approval of the central 
authorities is necessary for the validation of most fK>lice 
ordinances. A descriptive study of this character, however, 
scarcely gives the author the right to pass judgment on the 
desirability and applicability of these various devices in any 
partioilar service without knowing the local situation in 
detail.'* 

' Lewiston. 

* Woonsocket. 

‘In addition to the supervision thus indicated, fifteen states have 
established state constabularies, which, although usually given no juris- 
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The police, moreover, are by no means our only law- 
enforcing agency; equally important parts of the machinery 
which has been established for the maintenance of law and 
order are the prosecuting officials and the courts. By defi- 
nition, however, they lie without the scope of our study. 

JAILS 

More directly related to the problem we are studying is 
the management of our institutions of correction. His- 
torically, these have occupied pretty much the same position 
as our almshouses and poor farms; and their administra- 
tion has, in many instances, been an equal failure. Scathing, 
indeed, have been the comments concerning these institu- 
tions in days past. A legislative investigating commission 
in Ohio summed up the situation as it existed in the eighties 
and nineties as follows ; 

Children, youth, the middle-aged, the old, all at first simply 
accused of crime and more or less wrongfully accused are found 
congregated in our jails. And to perfect the wrong they arc 
crowded often in ati ill-ventilated, dirty, dark prison, where the 
whole being, physical, mental and moral, is soon fitted to receive 
all uncleanness with greediness. ... It is a startling and terri- 
ble proposition sustained by this report, that Ohio is today sup- 
porting at public expense as base seminaries of crime as are to 
be found in any civilized community.^ 

Such were the conditions which called forth a drive on 
the part of humanitarian forces in America to rectify the 
administration of these institutions. And well might such a 

diction within metropolitan areas, since they are chiefly de.signed to give 
the rural districts more adequate protection, do nevertheless supplement 
with their activities the efforts of the local police. This, however, can 
hardly he characterized as supervision in the sense in which the word 
has thus far been used throughout this book. 

‘ Orth, K. P,, Centralisation of Administration in Ohio, New York 
(tpos). p. tiS- 
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drive be launched, for even today the conditions reputed to 
exist in the jails throughout the country are by no means 
flattering to an enlightened republic. J. F. Fishman, former 
federal inspector of prisons, defines a jail as : 

An unbelievably filthy institution in which are confined men 
and women serving sentence for misdemeanors and crimes, 
and men and women not under sentence who are simply awaiting 
trial. With few exceptions, having no segregation of the un- 
convictcd from the convicted, the well from the di.seased, the 
youngest and most imprc-ssionable from the most degraded and 
hardened. Usually swarming with bedbugs, roaches, lice and 
other vermin, it has an odor of disinfectant and filth which is 
appalling ; supports in complete idleness countless thousands of 
able bodied men and women, and generally affords ample time 
and opportunity to assure inmates a complete course in every 
kind of viciousness and crime. A melting pot in which the worst 
elements of the raw material in the criminal world are brought 
forth, blended and turned out in absolute perfection.^ 

And that the definition is not a gross exaggeration many 
recent state reports bear witness. A 1923 bulletin of the 
North Carolina State Board of Charities and Public Welfare 
contains the following comment: 

The modern reader of history is often horrified at the ac- 
counts of living conditions in the English jails of the middle 
ages, where disease was rife, and where tlie dungeon, the thumb- 
screw and the rack were favorite methods of torture. Bui the 
reader would be more horrified still if he knew that many of these 
conditions exist in the county jails of our state today, and these 
conditions are allowed to exist because the people do not know 
what is going on behind prison bars. 

In a recent study of some thirty county jails in our state four 
dungeons were found, three of which had been used within the 
past few weeks. One of these diingcon.s had concrete walls, 

1 Fishman, Joseph F., Crucibles of Crime, New York igsj, p. 13. 
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concrete ceiling and floor, and a heavy iron door with no window 
and no light or ventilation whatsoever, except such as might find 
its way through the narrow crack under the door. In this con- 
crete vault 6 X 8 X 10 feet, only a few months ago seventeen 
negroes were confined at one time by the jailor, according to his 
own statement. The prisoners were too crowded to sit down 
and were compelled to stand. That classic illustration of prison 
cruelty, the Black Hole of Calcutta, where one hundred and 
twenty-three English prisoners lost their lives through suffo- 
cation, had two small windows in it. This dungeon has none. 
It is still being used as a place of punishment. No bedding is 
furnished. A prisoner confined in it is usually kept in total 
darkness for two days at a time with nothing to sleep on but the 
concrete floor. Please bear in mind that this punishment is not 
inflicted by a court, but by the jailor, who assumes such author- 
ity to himself without any basis in Jaw. ... In another jail 
dungeon, not quite totally dark, a prisoner was confined for four 
months for fighting another prisoner. . . . Two jails recently 
visited had only one apartment, so that there were no provisions 
whatever for separation of races or sexes. And so the revolt- 
ing details unfold.^ 

The psychological reaction which these conditions pro- 
duce, or at least may produce, upon the inmates is strikingly 
set forth in a conversation between Thomas Mott Osborne 
and a convict whose term was about to expire. 

Do you know how a man feels when he leaves an institution of 
this kind ? I’ll tell you how I felt at the end of my first terra. . . . 
I hated everybody and everything ; and I made up my mind that 
I’d get even.“ 

The fact that the illustrations which have been used Imve 
been drawn primarily from county rather than, ♦municipal 

’ Bulletin, North Carolim Board of Charities and Public Welfare, 
Jamiary-March, rpaj, pp. 6, 7, 

* Osborne, T. Ml, Prisons and Common Sense, Philadelphia (1934), p. 28. 
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institutions does not make them any less relevant. The 
county jail is frequently used for municipal purposes. 
Furthermore, situations equally vile have without question 
existed in city jails and lockups. Tt may be, however, that 
the picture thus presented is an exaggeration of the situation 
which exists in the average municipal institution of a cor- 
rectional character. Nevertheless, J. F. Fishman, who was 
quoted above, maintains that “ the excqrtions are so few and 
far between that they stand out like patches of snow in a 
street of swirling mud.” ‘ 

The fact that conditions of this character have existed in 
times past goes a long way toward explaining the develop- 
ment of state administrative supervision in the field of 
criminology, and the possibility of their return justifies its 
retention in the minds of those who believe in the efficacy of 
such control. 

The further fact that from two-thirds to three-fourths of 
all convicted criminals serve out their sentences in the three 
thousand-odd jails scattered throughout the country, and 
that generally speaking the jail is the detention house of all 
those whom the authorities wish to detain, including those 
wrongfully accused of crime and important witnesses (not a 
small number by any means) as well as those held for trans- 
portation to a penitentiary, merely intensifies the belief of the 
exponents of administrative supervision in the necessity for 
such control. 

About twenty-nine states, all told, have established super- 
’ visory agencies.* The extent to which they have been 

1 Fishman, J. F., op, cit., p, 15, 

® Ala. CocIb igu3, §.^857; Ark. Stat 1931, §1023; Cal. Gen. La\v.s 1923, 
Act 1330, §3; Coh Atmot. Stat. 1926, §615; Conn. Gen. Stat. 1918, §1888; 
Del Laws, vol. 30, ch. fq, p. 139; Ca. Annot. Code Supple. 1922, §2is8g; 
Idaho Comp. Stat. loiS, ch. 24a, §55; Ind. Annot. Slat. 1926, §4297; La, 
Stat 192a. p. 209 ; Maine Rev. Stat. 1916, ch, 147, §3 ; Mas^!. Gen. Laws 
1921, ch. 124, §9; Mich. Comp. Laws Supple. 1922, ch. 64, §1982; Minn. 
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granted power for the accomplishment of their purposes 
varies from jurisdiction to jurisdiction. Although thirteen 
states make use of the mechanism of reports, the chief re- 
liance of this supervision in the overwhelming majority of 
jurisdictions is a system of inspection. Indeed, all of the 
states maintaining such systems of supervision at all make use 
of the process. In the vast majority of these the grant of 
power is couched in very general terms and permits the state 
authorities wide discretion.^ The board of charities and 
corrections in Virginia, for example, is “empowered, author- 
ized and enjoined to visit, inspect and examine, once a year 
or oftener, state, county, municipal and private institutions 
which are of an eleemosynary, charitable, correctional or 
reformatory character, or which are for the care, custody or 
training of the defective, delinquent or criminal classes.” In 
addition, in this connection as well as in connection with the 
inspection of institutions of a charitable character, reference 
is made in the laws of many states to certain specific objects 

Getu Stat. 1923, §4448; Mo. Rev. Stat. 1919, §12178; Mont. Rev. Code 
1921, §331; Neb. Laws 1922, §8272; N. H. Public Laws 1926, ch. 108, §8; 
N. J. Laws 1918, ch. 147, §125; N. Y. Cons. Laws 1918, p. 7805; N. C. 

• Cons. Stat. igig, §5006 ; Ohio Gen. Code 1926, §1352 ; Okla. Comp. Stat. 
1921, §51; Penn. Stat. Supple. 1924, §9056a-i4; S. D.' Rev. Code 1919, 
§10033 : Tenn. Acts 1917, ch. 170, §7 ; Va. Acts 1922, ch. 105 ; Vt. Acts 
1919, p. 328; Wis, Stat, 1925, §46.16. 

1 Ala. Code 1923, §4853 ; Ark. Stat. 1921, §1023 ; Cal. Gen, Laws 1923, 
Act 1330, §3 : Conn. Gen. Stat. 1918, §1888 ; Del. Laws, vol. 30, ch. 64, 
p. 139, §1004; Ga. Annot. Code Supple. 1922, §2is8gg; Idaho Comp. Stat. 
1918, ch. 24a, §5S; Inch Annot. Stat. 1926, §4297; La, Stat. 1920, p, 209; 
Maine Rev. Stat. 1916, ch. 147, §3: Mass. Gen. Laws 1931, ch. 124, §2; 
Mich, Cotnp. Law.s 1921, ch. 64, §1982; Minn. Gen. Stat. 1923, §4448; Mo. 
Rev, Stat. iQtg, §12177; Mont. Rev. Code 1921, §331; Neb. Laws 1922, 
§8272; N, H, Public Laws 1926, ch. 108, §8; N. J. Laws 1918, ch. 147, 
I125; N. Y, Cons. Laws 1918, §78.5; N. C. Cons. Stat. 1919, §3006; Ohio 
Gen. Code 1926, 11352; Okla. Comp. Stat. 1921, §51; Penn, Stat. Supple. 
X 924 t- |9056a-i2; S. D. Rev. Code 1919, §10033: Tenn. Acts 1917, ch. 170, 
§7; Va. Acts t922, ch. los ; Vt. Acts 19x9, p. 328; Wis. Stat. 1925, §46.16. 
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of inquii-y, such as sanitary conditions, the treatment of in- 
mates, the detention of persons who have never been com- 
mitted, and the management and discipline of the institu- 
tions. 

How effective has the use of the mechanism been ? To it, 
possibly more than to any other single cause, must be 
accredited such improvements as have taken place. And 
considerable strides have assuredly been made in certain 
specific communities. In New York, for example, accord- 
ing to a report of the .state supervisory body, the jails 
have been brought to the point where, for the most part, 
they may be pronounced habitable. Plain, wholesome food 
is served three times a day in all but six counties; the fee 
system has been abolished and at least a minimum of clean- 
liness introduced ; separation of the convicted from the un- 
convicted has been pretty generally effected, and the segrega- 
tion of the sexes is the rule. In some jurisdictions more fre- 
quent sessions of the grand jury have been obtained, with a 
consequent speedier release of the innocent ; padded cells have 
been pretty generally provided for violent prisoners; and the 
retention of insane persons is no longer permitted. E-ven 
outdoor exercise has been introduced in a few jurisdictions 
where the jail yards make such an innovation possible. 
Changes have come gradually and often reluctantly; never- 
theless they have come, and considerable credit for bringing 
them about must be given to the mechanism of inspection. 

Equally widespread among the states is the practice of 
disseminating adznce. Much more limited, however, is the 
statutory authorization therefor. In fact, specific reference 
to the procedure is to he found in the laws of only eighteen 
states.*- These usually provide that “ no city shall erect, add 

1 Ala. Code 1923, §4853; Cal. Gen. Laws 1923, Act 1330; Del. La-ws, vol, 
30, ch. 64, p. 139, §41004-0; Ga. Annot. Code Supple, 1932, §2158;) ; Idaho 
Corap. Stat. 1919, ch. 24a, §35; Ind. Annot. Stat. tpah, §,4397; Maine Rev. 
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to or remodel a jail, almshouse, infirmary, house of correc- 
tion or workhouse without first submitting the plans and 
specifications therefor to the board of administration for its 
criticisms and suggestions.” The absence of specific direc- 
tions in the law has not, however, restricted the mechan- 
ism either in method or in scope. The media of inspectors, 
newspaper publicity, conferences, correspondence and the sub- 
mission of plans and specifications are all used extensively, 
irrespective of the wording of the statute, and the scope of 
the mechanism is bounded only by the four points of the 
compass and the energy and capacity of the supervising 
officials. 

Somewhat more stringent is the control exercised through 
the requirement of approval, although its action is consider- 
ably more limited. Nevertheless, at least eleven states re- 
quire all plans and specifications relative to new buildings or 
extensive alterations in existing structures to be submitted to 
the administrative authority for its approval before con- 
struction work may actually begin.’- 

In an approximately equal number of jurisdictions the 
power of enacting rules and regidations governing cer- 
tain aspects of the maintenance of these local penal insti- 
tutions has been granted the supervising agency.^ In a 

Stat. 1916, ch. 147, §7; Minn. Gen. Stat. 1923, §4414; Mo. Rev. Stat. 1919, 
§12178; N. J. Laws 1918, ch. 147, §125; N. Y. Cons. Laws 1918, p. 7805; 
W. C. Cons. Stat. 1919, §5006; Ohio Gen. Code 1926, §1352; Okla. Comp. 
StaL 1921, §Si; Penn. Stat. Supple. 1924, §90S6a-ir; Tenn. Acts 1923, 
ch, 7, §43-2; Va. Acts 1922, ch. 105; Wis. Stat. 1925, §46,17. 

^ Ala. Code 1923, §4834; Maine Rev. Stat. 1916, ch. 147, §7; Mass. Gen. 
Laws 1921, ch. 134, §14; Mich. Corap. Laws Supple. 1922, ch, 64, §1982; 
Minn, Gen, Stat. 1923, §10875 ; Neb, Laws 1922, §8292 ; N, C. Cons. Stat 
1919. §5008; Ohio Gen. Code 1926, §1353: Penn. Stat Supple. 1924, 
§90562-16; Va. Acts 1922, ch. los; Wls. Stat. 1925, §46.17. 

•Ala, Code 1923, §4854; Conn. Gen. Stat 1918, §1889. ("Our Con- 
necticut Department oi Public Welfare has never attempted any super- 
vision or even inspection of these places, although it is possible tliat we 
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majority of these the operation of the mechanism has been 
confined to the prescription of forms of reports, etc. Such 
is not the case, however, in five states ; Alabama, !Massachu- 
setts, New Y ork, Pennsylvania and Wisconsin. In the state 
first named the state prison inspector has been given authority 
to “ formulate such rules and regidations as he may deem 
necessary with reference to hygiene, sanitation, cleanliness 
and healthful ness of all jails and a!mshouse.s in the state in- 
cluding town and city prisons,” and very similar powers have 
been granted the supervising authorities in each of the other 
jurisdictions 

In seven states, furthermore, the administrative agency 
may issue such specific orders relative to the enforcement of 
these general ordinances as may seem necessary. In a 
number of these states, should any such order entail build- 
ing alterations or repairs, an appeal may be taken by the 
municipality to the governor, whose decision is usually final. 

It appears, therefore, that state administrative supervision 
over municipal activity in the field of dependency and de- 
linquency is primarily confined to an effort to maintain the 
institutions for the care of the destitute and confinement of 
the delinquent on a reasonable level of efficiency. In a few 
states the municipal police force is subject to similar super- 
vision. 

might be authorized to do so under the General Statutes section 1883 — ” 
letter) ; Mich. Corap. Laws 1922, ch, 64, §1082; Minn, Gen. Stat. 1923, 
§9361; N. Y. Cons. Law.s igi8, p. 7805; Okla. Comp. Stat. 1921, §57; 
Penn. Stat, Supple. 1924, §905^-12. 



CHAPTER VII 


Municipally Owned Utilities 

The movement for the regulation of public utilities and 
the reasons therefor have long since become matters of 
public record. Applied at first merely to railroads, the prin- 
ciple has been extended to cover utilities of every form and 
variety. The first of the railroad commissions appeared in 
New England, when in 1844 New Hampshire and Rhode 
Island each set up supervising bodies. In the following 
decade Maine, Vermont, Connecticut and New York all 
followed their example. The duties of these commissions 
were exceedingly limited, being confined for the most part 
to the collection of information and the enforcement of 
the safety provisions of the law. Not until 1885 was 
a state commission given jurisdiction over local utility 
activities. At first limited in jurisdiction to gas companies, 
then given authority over electric light companies, the Massa- 
chusetts commission stands as a pioneer in commission regu- 
lation of public utilities. Aside from the ground-breaking 
work of this commission, however, modern regulatory 
methods may be said to have begun in 1907, when the states 
of Wisconsin and New York established such commissions 
and granted them broad jurisdiction over all forms of public 
utilities operating within the state.^ The path thus blazed 
has been followed to a greater or less extent by every state 
in the Union save only Delaware. 

1 Nash, L. R., Economics of Public Uiililies, New York (1925), p. 94; 
King, C. L., The Regulation of Municipal Utilities, New York (1912), 
p. 253 - 
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In the course of this development two questions of interest 
to our discussion arose: first, should the principle of home 
rule prevail or did the operation of utilities make a system 
of regulation by municipal commissions inherently impractic- 
able, if not impossible; and second, should municipally 
owned utilities be included within the jurisdiction of the 
state commissions even where these commissions were g;iven 
state-wide authority ? 

The principal ar^ments in favor of home rule were and 
are that local officials are more completely familiar with the 
conditions affecting their local utilities and with the local 
sentiment relative thereto than it is possible for state utility 
commissions to be, no matter how efficient; and, conse- 
quently, that they are in a position to deal with the problem 
of regulating the local utilities more effectively than can slate 
officials who lack this intimate contact with the local situa- 
tion. Moreover, since these utilities make use of local 
streets, enjoy the benefits of local franchises, receive the 
support of the local populace, and all in all depend for their 
development upon the future growth of the locality, it seems 
logical that the unit of government which should regulate 
their conduct is the municipality. 

On the other hand, the assertion is made that only a state 
commission can secure the data essential to intelligent regula- 
tion for no single city, with a few exceptions, can afford 
to hire a suitable staff for the purpose of collecting and 
collating the necessary information. Nor are the advan- 
tages of uniform comparative statistics inconsequential. 
Furthermore, an exceedingly large number of utilities no 
longer limit the geographic scojm; of their activities to the 
confines of a single city. And last but not least, the ob- 
noxious Influence of local politics on a local regulatory bo<ly 
is thereby removed. 

In some states the advocates of home rule still hold the 
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day; in others, the exponents of state supervision. In still 
others a compromise has been effected between these two 
positions and a system of supervision based upon this com- 
promise is in vogue. 

The question of including municipally owned utilities 
within a scheme of state supervision has arisen, naturally 
enough, only in those states in which a system of state utility 
regulation of local utility enterprises has been established. 
Within these states there is a distinct division of opinion as 
to the proper policy. In Wisconsin the movement for the 
inclusion of municipally owned utilities within the juris- 
diction of the state commission has gone so far that a 
municipality may not erect or acquire a plant of a character 
similar to any already in operation within its jurisdiction 
without the commission’s approval. And should the com- 
mission give its consent to the construction or acquisition 
of any such utility, the right to review all schedules of rates 
and services connected with the operation thereof, and to 
make such changes in said schedules as seem fitting and 
proper, remains with the commission. Moreover, the form 
of all books and accounts, and the content of all reports, are 
likewise subject to the commission’s determination. The 
objects sought by this supervision are obvious. The primary 
argument on its behalf is that only thus is it possible to 
develop a well-rounded system of utilities and to prevent 
the economic waste which unwise municipal activity would 
entail. Opposed to this is the feeling, shared by many, 
that the utilities of a city should lie within its own control ; 
that a system of state supervision of this character is not 
really essential since the profits motive (the source of a large 
proportion of the ills of municipal utilities under private 
ownership) is absent. Islor is this belief rendered less 
dynamic by the fact that its conclusions are identical with 
tl^e natural desire of local politicians for the fullest sweep 
of power. 



MUNICIPALLY OWNED UTILITIES 


215 


The importance of this question has been considerably 
enhanced in recent years by the tremendous development of 
municipally owned utilities throughout the country. Over 
seven thousand cities, towns and villages now own and 
operate their own waterworks, all but nine of the cities over 
100,000 being included among them. Approximately two 
thousand five hundred municipal electric light and power 
plants have likewise developed. In at least one hundred and 
nine jurisdictions, furthermore, the manufacture and dis- 
tribution of gas has fallen under similar control. Mention, 
at least, should be made of the other fields of governmental 
invasion; street railw’ays, municipal fuel yards, ice plants, 
street paving and repair plants, municipal ports, piers and 
terminals, ferries, baths, markets and abattoirs. 

A survey, therefore, of the extent to which mxinicipally 
owned and operated titilities have come under state con- 
trol is not, perhaps, uncalled for nor unimportant. Some 
supervision of these municipally owned enterprises is exer- 
cised in almost half of the states. In some the supervision 
extends to all municipally owned utilities ; in others, only to 
those utilities specifically indicated in the statutes, chief 
among which are wharves and other waterfront develop- 
ments, dams, levies, waterworks, bridges etc. Both the 
construction and maintenance of these utilities are objects 
of the state’s solicitude. The extent of this supervision, 
however, varies from utility to utility and from state to 
state. In some jurisdictions the control is nominal, in others, 
drastic. 


MUNICIPALLY OWNED UTILITIES GENERALLY 

In nineteen of the states which maintain a system of state 
supervision over municipally owned and operated utilities 
generally, reports may be called for by the supervising 
authorities at such times as may be specified in the statutes, 
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and in at least eighteen of these at such other times as 
the supervising agencies deem necessary/ The requirement 
of reports has for its end in this connection pretty much 
the same objectives as are to be found in the fields hitherto 
discussed. Most outstanding among these, perhaps, is the 
amassing of information as a basis for the determination of 
both future policy and future administrative action. 

In seventeen jurisdictions these reports must include 
such information relative to the operation and manage- 
ment of these various utilities as the commission may de- 
sire. To use the language of the Arizona statute, “ every 
public service corporation shall furnish to the commission 
in such form and detail as the commission shall prescribe 
all tabulations, computations and other information required 
by it to carry into effect any of the provisions of the chapter, 
and shall make specific answer to all questions.” In an 
approximately equal number of jurisdictions the law pro- 
vides that copies of all schedules of rates and charges shall 
be filed with the supervising agency." In addition, certain 

!■ Ariz, Rev. Stat. 1913, §2304 (applicable only to municipally owned 
utilities when they extend their activities beyond the city limits) ; Ind. 
Public Service Com. Act (as amended 1926), §S5; Maine Rev. Stat. 
1916, ch. SS, §6; Md. Annot. Code 1924, art, 23, §371; Mich. Act no. 38, 
Public Acts 192s (applicable to gas, electric and water utilities) ; Mo. Rev. 
Stat. 1919, §10453 (water works excepted) ; Mont. Rev. Code 1921, §3886; 
Nev. Rev. Laws 1912, §4520; N, J. Laws 1911, ch. 195 (as amended 
1925), §i7e; N. Y. Pub. Scrv. Com. Act. §66; Penn. Stat. 1920, §18066; 
R, I. Gen. Laws 1923, §3721 (water works and water service specifically 
exempted) ; S, D. Rev. Code 1919, §9326 (telephone services only) ; 
Utah (Ytfflp. Laws 1917, §4795; Vt. Gen. Laws 1917 (amended 1919, 1921, 
1923, 192s), §5038; W. Va. Annot. Code 1923, ch. 150, §5; Wis. Stat. 
192s, §196.07; Wyo. Comp. Stat. 1920, §549.6. 

2 Ariz, Rev. Stat. 1914, §229oa (see footnote, snpi-a) ; Ind, Pub. Serv. 
Com. Act (as amended 1926) §41; Maine Rev. Stat. 1916, ch. 55, §25 ; 
Md. Annot. Code 1924, art. 23, §364; Mo, Rev. Stat. 1919, §10453 (water- 
works excepted) ; Mont. Rev. Code 1921, §3891 ; Nev, Rev. Laws 1912, 
§4520; N. J. Laws 1911, ch. 19s, §l6d; N. Y. Pub. Serv, Com. Act, §66; 
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other specific information is called for in the laws of at least 
fifteen states.^ A like number of jurisdictions require the 
prompt reporting of any accidents that may occur in con- 
nection with the operation of these utilities.^ 

On the basis of the information thus amassed, it is hoped 
that a comparison between private and municipal enterprise 
may be made possible, that such defects in operation and 
management as have developed may be discovered and cor- 
rected, and — ' in those states in which rates and charges are 
subject to state control — ■ that satisfactory conclusions as 
to the reasonableness of the rates charged and the schedules 
of service maintained may thus be arrived at. 

Supplementary to the requirement of reports from all 
municipally owned and operated utilities is the process of 
inspection. In general, this mechanism is devoted to the 
investigation of accidents, the audit of books, a survey of 

R. I. Gen. Laws 1923, §3711 (waterworks specifically exempted) ; S. D. 
Rev. Code 1919, §9312; Utah Comp. Laws 1917, §4784; Vt. Gen. Laws 
1917 (amended 1919, 1921, 1923, 1923), §3067; W. Va. Annot. Code 1923, 
ch. ISO, §3; Wis. Stat 1925, §196.19; Wyo. Comp. Stat. 1920, §5488. 

1 Ariz. Rev. Stat. 1913, §22gob; (see footnote, p. 216) ; Ind. Pub. Serv. 
Cora. Act (as amended 1926), §13; Maine Rev. Stat. 1916, ch. 53, §6; Md. 
Annot. Code 1924, art. 23, §364; Mo. Rev. Stat. 1919, §10433 (waterworks 
specifically exempted) ; Mont. Rev. Code 1921, §3886 ; Nev. Rev. Laws 
1912, §4520; N. J. Laws 1911, ch. 195 (as amended 1923), §25; N, Y. Pub. 
Serv. Com. Act, §66; S. D. Rev. Code 1919, §9512 (telephones only); 
Utah Comp. Laws 1917, §4786; Vt. Gen. Laws 1917 (amended 1919, 1921, 
1923, 1923), §3037; \V. Va. Annot. Code 1923, ch. 130, §3; Wis, Stat. 
1925. §196.07; Wyo, Comp. Stat 1920, §5496. 

- Ariz. Rev. Stat. 1Q13, §2320 (.see footnote, p. 216) ; Maine Rev. Stat. 
1916, ch. 33, §33 ; Md. Code 1924, art 23, §372; Mo. Rev. Stat. 1919, 
§10434 (waterworks specifically exempted) ; Mont. Rev. Gnle 1921, 
§3907; Nev. Rev. Laws 1912, §4320; N. J, Laws 191 1, ch. 193 (as 
amended 1925), §17^: N, Y, Pub. Serv. Cora. Act, §47; R. f. Gen, Laws 

1923, §3712 (waterworks specifically exempted) ; Utah Corap. I^aws 1917, 
§4812; Vt. Gen, Laws 1917 (amended igxg, igs3, 1923). §S0S9: Ya. Cotte 

1924. §3737: W'^ash. Code 1922, §10399; Wis. Stat. 1925, §196,72; Wyo. 
Comp. Stat, 1920, §5496. 
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plants and facilities, and an inquiry into the process and 
methods of management. In those states in which the 
device has been directed toward the investigation of accidents, 
it has for its purpose in part at least the allocation of blame, 
and in part the discovery of those defects of plants or man- 
agement which were responsible for the catastrophe. All 
told, fifteen states make use of the mechanism in this con- 
nection.^ 

In at least seventeen jurisdictions, moreover, all books and 
papers relative to the operation of these utilities are subject 
to the demand of state inspectors and must be placed at their 
disposal.^ Thus the information acquired through the 
medium of reports may be checked and the accuracy of local 
accounts made doubly sure. Needless to say, also, an 
analysis of these accounts is necessary both in connection 
with the determination of tariff schedules, and in connection 
with any attempt to arrive at a fair valuation. 

The scope of the mechanism in at least fourteen states, 
however, is not confined to the mere audit of books, but in- 

1 Ariz. Rev. Stat. 1913, §2320 (see footnote, p. 216) ; Maine Rev. Stat. 

1916, ch. ss, §35; Md. Amiot. Code 1924, art. 23, §372; Mo. Rev. Stat. 
1919, §10454 (waterworks excepted): Mont. Rev. Code 1921, §3907; 
Nev. Rev. Laws 1912, §4541; N. J. Laws 1911, ch. 195 (amended 1925), 
§i7g; N. Y. Pub. Ser. Cora. Act, §47; R. I. Gen. Laws 1923, §3723: Utah 
Comp. Laws 1917, §4812 ; Vt. Gen. Laws 1917 (amended 1919, 1921, 1923, 
1925), §5059; Wash. Code 1923, §10399; W. Va. Code 1923, ch. 150, §5; 
Wis. Stat. 1923, §196.72; Wyo. Comp. Stat. 1920, §5496. 

®Ariz. Rev. Stat. 1913, §2334 (see footnote, p. 216) ; Ind. Pub. Ser. 
Com. Act (amended 1926), §20; Maine Rev. Stat. 1916, ch. 55, §§S, 23; 
Md. Annot, Code 1924, art. 23, §362; Mo. Rev. Stat. 1919, §10452 (water- 
works excepted) ; Mont. Rev. Code 1921, §3887; N. J. Laws, 1911, ch. 195, 
(as amended 1925), §166; N. Y. Pub. Ser. Cora. Act, §§4S, 66; Ohio Gen. 
Code 1925, §499-14; R. I. Gen. Laws 1923, §4825 (waterworks excepted) ; 
S. D. Rev. Code xgip, §9S0S (telephone utilities only) ; Utah Comp. Laws 

1917, §4799; Vt, Gen. Laws 1917 (as amended 1919, 1921, 1933, 1925), 
§5058; Wash. Code 1922, §10415; W, Va. Annot. Code 1923, ch. 150, §5; 
Wis. Stat. 1925, §196.08 ; Wyo. Comp. Stat. 1920, §5466. 
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eludes also the right to survey all the physical facilities used 
in connection with these utilities/ The members of the 
commission and the staff connected therewith are, in the 
language of the statutes, authorized “ to enter the offices, 
depots, cars and right of way of any person or corporation 
or railroad within the state, and to enter the offices, plants, 
exchanges, stations, land or lines of any other utility comp- 
any within the state for purposes of inspection.” The 
necessity for such authority, if the utility commission is to 
determine the fair valuation of any utility or regulate the 
services of the same, is ai>parent on slightest reflection. 
Even greater is the range of effectiveness of the mechanism 
in those jurisdictions which include the methods of oi^era- 
tion. and management within its scope." In the language of 
the Indiana code, “ the commission shall have authority to 
inquire into the management of the business of all public 
utilities and shall keep itself informed as to the manner and 
method in which the same is conducted, and shall have the 
right to obtain from any public utility all necessary informa- 
tion to enable the commission to perform its duties." 

1 Ariz. Rev. Stat. 1913, §2322b (see footnote, p. 216) ; Ind. Pub. Ser. 
Com. Act (as amended 1926), §40; Maine Rev. Stat. 1916, ch. ss, §4! Md. 
Annot. Code 1924, art. 23, §362; Mo. Rev. Stat. 1919, §10452 (waterworks 
excepted) ; Mont. Rev. Code 1921. §3890; N. J. Laws 1911, ch. 19s 
(amended 1925), §i 6 a; N. Y. Pub. Ser. Cora. Act, §§45, 66 ; R. I. Gen. 
Laws 1923, §677 (waterworks c.xcepted) : Utah Comp. Laws 1917, §4799; 
Vt. Gen. Laws 1917 (amended 1919, 1921, 1923, 1925), 8 SOS 6 ; W. Va. 
Annot. Code 1923, ch. 150, §5; Wis, Stat. ipzSi I196.18; Wyo. Comp. 
Stat. 1920, §5470. 

2 Ariz. Rev. Stat. 1913, §2311 (see footnote, p. 216) ; Ind. Pub. Ser. 
Com. Act (as amended 1926), §§36, 51; Maine Rev. Stat. igi 6 , ch. 55, 
§4; Md. .'knnot. Code 1924, art. 23, §362; Mo. Rev. Stat. 1919, §10452 
(waterworks excepted) ; Mont, Rev. Code 1921, §3890; N. J. Laws tgri, 
ch. 19s (as amended 1925), §i 6 i; N. Y. Pub. Ser. Com. Act 1924. §§45. 
66 ; S. D. Rev. Code 1919, §9517 (telephone utilities only) ; Utah Comp. 
Laws 1917, §4799; Vt. Gen. Laws 1917 (amended 1919, 1921, 192.T, 1925). 
§5061; W. Va. Annot. Code 1923, ch. 150, §s; Wis. Stat, 1925, §196.02; 
Wyo. Corap. Stat. 1920, §5470- 



220 


STATE SUPERVISION OVER CITIES 


A glimpse of the actual procedure followed in the con- 
duct of these investigations may he caught here and there 
in the reports of the state utility commissions. 

In Illinois, for example when complaints relative to the 
operation of gas plants (to chose a specific utility) are re- 
ceived by the commerce commission, it is usual to send the 
chief of the gas division or his assistants to make the investi- 
gation, helped, if need be, by assistants from the service 
division who are temporarily assigned to the particular task. 
In conducting an investigation of gas conditions in a given 
municipality, it is usual first to ascertain whether the manag- 
ers of the utility as a result of a complaint by the consumers, 
have made any serious and immediate attempt to rectify the 
trouble. If nothing has been done in this direction, then 
the engineer of the commission tries by suggestion or by 
advice, but never by an order or direct instruction, to im- 
press upon the managers of the utility the advisability of 
at once taking steps to improve the service conditions. 
The investigation is then directed to the complete operations 
of the utility concerned in an effort to ascertain where 
the fault or faults arose and to eliminate the possibility 
of a similar set of circumstances resulting in equally poor 
results in the future. According to the rules of the com- 
mission, each utility must keep on file in its office a written 
record of all complaints received, the date on which they 
were handled, and the means taken to dispose of them. The 
engineers make a list of these complaints, thoroughly analyze 
them, and then tabulate them according to their nature, so 
that the more important faults in the system can be recognized 
and taken care of, if necessary, by an order of the commis- 
sion. Where the heating quality of the gas is the primary 
lK)int at issue, it becomes necessary to begin the investigation 
in the production plant itself. For this purpose, the daily 
records are very thoroughly examined. Tables are made 
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of the operating conditions which show (in the case of a 
water-gas plant, for instance) the method of operating and 
the amount of production material used. If the records that 
are usually found on the daily file of an efficiently managed 
gas utility are consistently kept by the plant superintendent, 
very little difficulty is encountered in tracing the fault in the 
gas quality to its source; and, when that is done, little trouble 
remains in arranging the plant operations for the future, so 
that the trouble need not occur again. 

It cannot be pretended, of course, that the procedure 
followed here is typical of that followed elsewhere. Methods 
of inspection vary both from state to state and from utility 
to utility, and no illustration, however carefully chosen, can 
claim to be typical. 

Much less widespread than usual, if one were to judge 
from the statutes alone, is the practice of disseminating 
advice in the field of utility regulation. Indeed, in Kansas 
only do the statutes make mandatory the establishment of 
a formal procedure, 

Upon application to the proper authorities first, second 
and third class cities of this prairie state may receive such 
assistance as the utility commission is equipped to give. 
Among the more important cases in w'hich such advice 
and assistance actually were given in 1921, was the Great 
Bend, Ottawa, Garnett and Independence telephone cases, 
the establishment of electric rates for Atchison, and of a 
municipal water rate for Concordia. Technical service was 
also rendered in the town last mentioned in connection with 
the construction and operation of its water-works plant. 
The valuation of a private electric plant for the City of Cedar 
Vale, and the valuation of the municipal electric plant and 
transmis.sion line of the City of Burlingame for the purpose 
of establishing a rate basis for current sold to Scranton, were 
likewise included among the commission's activities. In 
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connection with the services thus rendered, the technical skill 
of both accountants and engineers was called upon ; but, al- 
though the law provides for extensive assistance of this 
character, its provisions have never been fully carried out 
because of the limited staff made necessary by the meager- 
ness of the appropriations to the commission. 

In a number of other jurisdictions, needless to say, 
although no specific warrant to do so is found in the law, 
advice relative to both the construction and maintenance of 
these utilities is nevertheless given. A recent letter from 
the Railroad Commission of Wisconsin, for example, con- 
tains the following paragraph. “ The municipally owned 
utilities of Wisconsin, with few exceptions, operate in close 
cooperation with the commission and the technical staff of 
the commission is called upon frequently for informal advice 
in the disposition of problems which arise.” Such a develop- 
ment, in fact, is almost inevitable in those states in which the 
processes of approval and review are called into play. 

In at least eight jurisdictions certificates of necessity and 
convenience must be secured by all public utilities, whether 
municipally owned and operated or not, before construction 
work may be begun.^ The statutory grant of authority 
found in Arizona is fairly typical. “ A municipal corpora- 
tion may embark in any industry for which it may issue a 
franchise . . . (but) ... no municipal corporation being 
served by any public utility under the control of the corpora- 
tion commission may construct, operate and maintain any 
such public utility without having first obtained from said 

^ Ariz. Rev. Stat. 1913, §2326 (see footnote, p. 216) ; Ind. Pub. Ser. 
Com. Act (as amended 1926), §98; Md. Annot, Code 1924, art. 23, §379; 
Mo, Rev. Stat. 1919, §10462 (waterworks excepted) ; N, Y. Pub. Ser. 
Com. Act, §§S3, 68 ; Penn. Stat, 1920, §18150 (The approval of the com- 
mission is not required in Pennsylvania where the municipality will not 
compete with a private corporation) ; Wis. Stat. 1925, §196.52; Wyo. 
Comp. Stat 1920, §5497. 
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corporation commission a certificate of necessity and con- 
venience as provided by the Public Service Commission Act.” 
It is thought the economic waste of a duplication of public 
utilities may thus be avoided. The municipalities in a 
number of states are, in fact, required to buy out the existing 
utilities rather than establish competing plants. In each 
case of this character, the purchase price of the utility con- 
cerned is subject to the state utility commission’s approval. 
Indeed, the use of the mechanism of approval in Ihi.s connec- 
tion, extends to more tlraii half of all the states maintaining 
any supervision whatever.^ Qosely allied to this is the con- 
trol which is exercised in some seven jurisdictions over all 
bonds issued in connection with the erection or acquisition 
of these utilities.^ 

In at least nine states, moreover, the approval of the 
commission is necessary before any changes may be made 
by any municipality in tariff rates or schedules.' Action of 
this character in the field of utility regulation, however, so 
closely blends into the process of review, that it is exceed- 

1 Ariz. Rev. Stat. 1913, §3327 (see footnote, p. 216) ; Ind. Pub. Ser. 
Cora. Act (as amended 1026), §95; Maine Rev. Stat. 1918, ch-ss, §40; Md. 
Annot. Code 1924, art. 33, §379; Mo. Rev. Stat. 1919, §10464 (waterworks 
specifically excepted) ; N. J. Laws 1911, ch. 19S (amended 1923), §i8h; 
N. Y. Pub. Ser, Com. Act §§54, 68; Penn. Stat, 1920, §18130; Wis. Stat, 
192s, §196-52: Wyo. Comp. Stat. 1920, §5497. 

^Ariz. Rev. Stat. 1913, §2328 (see footnote, p. 216): M. Pub. Ser. 
Com. Act 1926, §89; Maine Rev. Stat. 1916, cb. 5 S> §.177 Md. Annot. Code 
1924, art. 23, §381 ; Mo. Rev. Stat. 1919, §10466 (waterworks specifically 
excepted) ; N. J, Laws igii, ch, 193 (as amended 1923), §i8c; N". Y. Pub, 
Ser. Corn. Act, §§33, 69. 

3 Ariz. Rev. Stat. 1913, §2291 (see footnote, p. 2x6) ; Ind. Pub. Ser. 
Com. Act (as amended 1926), §45; Mo. Rev, Slat. 1919, §i0440 (water- 
works specifically excepted) ; Mont Rev. Code 1921, §3891; M. J. I4iws 
1911, ch. 193 (amended 1925), §i7b; N. Y. Pub. Ser. Com. Act §39; 
S. D, Rev. Code 1919 (telephone utilities only), §9312: Vt. Gen. Laws 
1917 (amended 1919, 1921, 1933, 1923), §5066; W. Va. Annot. Code 1923* 
ch. ISO, §9. 
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ingly difficult if not impossible for the analyst to differ- 
entiate between them with any degree of certainty. The 
line of demarcation is merely that in the case of approval 
the positive sanction of the commission must be obtained 
before the rates have effectiveness; whereas, in those juris- 
dictions in which only the power of review has been granted 
the supervising agency, the new rates stand ( although usually 
they cannot go into effect until after thirty days have 
elapsed) unless challenged by a consumer or by the utility 
commission itself, in which case a hearing, frequently sub- 
ject to specified rules of procedure, must be held before any 
decision can be handed down. Seventeen states in all make 
use of this latter process both in connection with the rates 
to be charged and also in connection with the services to be 
rendered.^ The scope of authority thus bestowed upon the 
utility commissions may best be seen in the statutes, them- 
selves. That of Arizona may again be talcen as typical: 
“ Whenever the commission, after a hearing had upon its 
own motion or upon complaint, shall find that the rates, 
fares, tolls, rentals, charges or classification, or any of them, 
demanded, observed, charged or collected by any public 
service corporation . . . are unjust or unreasonable, dis- 
criminatory or preferential, or in any wise in violation of 
any provision of law ” it shall correct the same.^ 

^ Ariz. Rev. Stat. 1913, §2309 a & b (see footnote, p. 216) ; Ind. Pub. 
Ser. Com. Act (as amended 1926), §57; Maine Rev. Stat. 1916, ch. SS, §43; 
Md. Annot. Code 1924, art. 23, §373 ; Mo. Rev. Stat. 1919, §10456 (water- 
works specifically excepted) ; Mont. Rev. Code 1921, §3897 ; Nev. Rev. Laws 
19^3, §4533; N, J. Laws 1911, ch. 195, §i7h; N. M. Acts 1921, ch. 93. §7; 
N, Y. Pub. Ser. Com. Act, §§49, 72; R. I. Gen. Laws 1923, §3681 (water- 
works specifically exempted) ; S. D. Rev. Code 1919, §9520 (telephone 
utilities only) ; Utah Comp. Laws 1917. §4803 ; Vt. Gen. Laws 1917 
(amended xgig, 1921, 1923, 1925), §5062; W. Va. Code 1923. ch. 150, 
§11; Wis. Stat. 1925, §196.26; Wyo. Corap. Stat. 1920, §5469. 

3 Arir, Rev. Stat. 1913, §23083 (see footnote, p. 216). 
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It might be interesting to examine in detail the procedure 
followed by these state agencies in arriving at their decisions. 

Regular sessions of these commissions, for hearing and 
deciding contested cases, are usually held on a stated day of 
each month and continued as long as necessary. During the 
sessions any person who feels aggrieved by any act or omis- 
sion to act on the part of any utility contrary to the utility 
laws of the state may lodge a complaint or petition for re- 
lief. In most juri,sdictions all such complaints or applica- 
tions must be made in writing by the complainant or his 
attorney, and must contain not only the name of the party 
complained of but also a brief statement of the facts on 
which the application for relief is based. In the prepara- 
tion of these papers the secretary of the commission is 
usually instructed to give such advice as to the form thereof 
as seems necessary, and to furnish any information from the 
records of the commission as will be conducive to a full pre- 
sentation and a speedy disposal of the matters in controversy. 
All such complaints are filed in their proper place on the 
docket and taken up in due order. Before a notice relative 
to a hearing is issued in some jurisdictions, however, the 
secretary of the commission is instructed to notify the utility 
complained of concerning the nature of the complaint and the 
party making the same, so that, if possible, an adjustment 
may be made without the expense of a formal trial or hear- 
ing, In the event that no such action is [wssible, a formal 
notice of the petition fixing both the time and place of the 
hearing must be issued. The utility so notified must file an 
answer to the complaint at least five days before the date of 
the hearing and a copy of this answer rtuust be immediately 
forwarded to the complainant. The actual procedure at 
the hearing is very freipiently modeled after that of one of 
the courts of the state. 

So great is the variation among the states, however, that 
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ii is impossible to generalize with any degree of accuracy 
concerning the operation of this mechanism. In Virginia, 
for example, the regular sessions of the commission are held 
each year in Richmond on the second Monday in January, 
April, June, September and November. Each complaint 
must be in writing, must distinctly and plainly set forth the 
grounds of the complaint, and must be supported in each 
case by an affidavit. Two copies of each of these petitions, 
furthermore, must be filed with the commission unless there 
is more than one defendant, in which case two additional 
copies must be filed for each additional defendant. Upon 
the filing of each such complaint or petition with the com- 
mission, a notice in the form of a writ is issued by the clerk 
according to the law which directs the hailif? of the com- 
mission or other proper officer to summon the defendant or 
defendants to appear before the commission on the day 
named therein, at which time the defendant must file an 
answer in writing (with two additional copies thereof), 
specifically admitting or denying item by item the material 
allegations of the complaint, and setting forth the facts 
which will be relied upon to support any such denial. The 
answer likewise must be verified by affidavit and signed by 
the attorney or counsel if such thei'e be. (It should be 
mentioned parenthetically that amendments to either the 
complaint or the answer thereto may be allowed at any time 
by the commission upon application of either party). 
Furthermore, if the parties to the dispute are able to agree 
upon the facts or any portion thereof, these facts shall be 
accepted as evidence in the proceedings. Should both partle.s 
be ready u|^)on the filing of the answer, the commission may 
proceed at once to hear the matter. If either party, how- 
ever, is not prepared for the hearing, an adjournment may 
be had and a day for the hearing fixed. Instead of answer- 
ing the complaint, however, the defendant may, if he cliooses, 
demur. 
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At the hearing witnesses are examined orally unless testi- 
mony as otherwise provided in the rules of procedure is 
agreed upon. In each case the petitioner or complainant 
must prove the existence of the facts complained of unless 
they be admitted, or unless the defendant be in default by 
failing to answer. Facts alleged in the answer must like- 
wise be proved by the defendant unless admitted by the plain- 
tiff. In cases of failure to answer, the commission may 
take such proof of the charge as is deemed reasonable and 
proper and may make such order thereon as the circumstances* 
of the case seem to require. 

Both complainant and defendant are entitled to process tq 
compel the attendance of witnesses or the production of 
books and papers before the commission. All such pro- 
cesses may be issued by the clerk of the commission ujwn 
the application of any party to the proceedings. When de- 
positions are taken, they must be returned to the clerk of 
the commission.^ 

Needless to say, in each of the states in which the process 
of review is used to supervise either the rates charged or the 
services rendered, the state commission is empowered to 
issue specific orders correcting such malpractices as may 
have been brought to light as a result of an investigation and 
hearing.^ Indeed, in many states they may substitute their 

1 Virginia State Corfioration Coinmissiou, Report JQ34, pp. 1-4. 

“Ariz. ■Rev. Stat. 1913, §§23o8a, 2311 (see footnote, p. 216); Ind. 
Pufa. Ser, Com, Act (as amended 1926), §§28, 72; Maine Rev, Stai. 1916, 
ch. ss, §43 : Md. Annot. Code 1924, art. 23, §373 : Mo. Rev. Stat. 1919, §i043t5 
(waterworks specifically c-teepieti) ; ^^o^rt. Rev. CikIp 1921, §3899: N. I- 
Law.s iQii, cli, 19s (as amended 1925)1 §i6c: N. M. Acts 1921, cb. 03, §7; 
N. y. Pub. Ser. Com. Act, i§49, 66; R. I. Clen. I..aws 1923. §3686 (water- 
works specifically excepted) ; S, D. Rev. Gide (telephone utilities only), 
§9522; Utah Comp. Law'.s 1917, §4800; Vt. Gen. I.aws 1917 (amended 
T919, 1921, 1923. 192s), §5061: W. Va. Annot. Code 1923, eh. 150, 
§§5. 23: Wis. Stat 1925, §iofi.37; Wyo. Corap. Stat. rgjo, §S473- 
In some seven states in which municipal cotmeils retain the right in 
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own rules and regidations regarding the schedule of rates 
and charges, or regarding the operation of the utility for 
those of the municipality/ 

For the most part, however, the ordinance-making power 
has been confined in its operation to the determination of the 
form and content of the reports to be made by the utilities 
to the various commissions,^ to the enactment of such I'ules 
and regulations as are deemed necessary to insure the safety 
of both employees and the public,'’ and the prescription of 

their dealings with privately owned and operated utilities to fix through 
their tranchise grants or local ordinances the rates ot charge or sched- 
ules of service, the state commissions have been granted the specific right 
to overrule such action. In New Jersey no such ordinance takes effect 
until after it has the full approval of the state utilities commission. Ind. 
Pub. Ser. Com. Act 1925, §110; Ohio Gen. Code 1926, §(114-44; Ore. 
Laws 1920, §6090; R. I. Gen. Laws 1923, §3716 (waterworks specifically 
excepted) ; Vt. Gen. Laws 1917 (amended 1925), §§5064, 5267; Wis. Stat. 
192s. §196.58; Wyo. Comp Stat. 1920, §5497. 

Ariz. Rev. Stat. 1913, §23o8b (see footnote, p. 216) ; Ind. Pub. Serv. 
Com. Act 1926, §§28, 33 ; Maine Rev. Stat. 1916, ch, 55, §46 ; Md. Annot. 
Code 1924, art. 23, §373: Mo. Rev. Stat 1919, §10478 (waterworks 
specifically excepted) ; Mont. Rev. Code 1921, §3890 (units of service, 
etc.) ; N. J. Laws 1911, ch. 93 (as amended 1925), §l6f; N. Y. Pub. 
Ser. Com. Act, §66; R, I. Gen. Laws 1923, §3685 (waterworks speci- 
fically excepted) ; S. D, Rev. Code 1919, §9320 (telephones utilities 
only); Utah Comp. Laws 1917, §4803; Vt. Gen. Laws 1917 (amended 
1923). §5061 ; W. Va. Annot Code 1923, ch. 150, §§s, 22; Wis. Stat. 
1925, §196.13; Wyo. Comp. Stat 1920, § 3473 - 
-,Ariz. Rev. Stat. 1913, §2304 (see footnote, p. 216) ; Ind. Pub. Scr. 
Com. Act (as amended 1926), §13 ; Maine Rev. Stat. 1916, ch. 53, §22 ; Md. 
Annot. Code 1914, art 23, §371; Mich. Public Acts 1923, no. 38; Mo. Rev. 
Stat. 1919, §10453 (waterworks specifically excepted) ; Mont. Rev. Code 
1921, §3886: Nev. Rev. Laws 1912, §4321; N. J. Laws igir, ch. 193 (as 
amended 1923), §25; N. Y. Pub. Ser. Coro. Act, §46; Penn. Stat. 1920, 
§18066; R. I. Gen. Laws 1923, §3721 (waterworks specifically excepted) ; 
S. D. Rev. Code 1919, §9326 (telephone utilities only) ; Utah Comp. Laws 
1917. § 4795 ; Vt. Gen. Laws 1915 (as amended 192S), §3058; W. Va. 
Annot Code 1923, ch. 150, §5; Wis. Stat 1925, §196.07; Wyo. Corap. 
Stat, 1920, §5496. 

® Ariz. Rev. Stat. 1913, §2311 (see footnote, p. 216) ; Md. Amiot. Code 
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the form in which the books and accounts of these various 
and sundry corporations must be kej>t 

Ail told, sixteen jurisdictions prescribe the set-up of 
accounts.^ The New Jersey statute is, perhaps, typical. 
“ Every municipality operating any form of public utility 
service shall keep the accounts thereof in the manner pre- 
scribed by the board for the accounting of similar public 
utilities and shall file with said board such statement thereof 
as it may be directed to do by the public utilities board.” 
The procedure which is followed in the various states in 
arriving at a proper system of accounts varie.s, of rrmrse, 
from jurisdiction to jurisdiction. Vei-y frecpiently the 
statutes suggest that, iu those utilities in which it is practic- 
able, systems of accounts similar to those prescribed by the 
interstate commerce commission be used. In those indus- 
tries in which national associations have worked out uniform 
systems of accounts, the systems thus recommended are 
often used. 

The activity of the utility commission in Connecticut in 
determining a uniform classification of accounts for the 
electric and gas industry may throw some light on the pro- 
cedure. 

That the views of the utilities affected might be fully prc:- 

1924, art. 33, §373; N. Y. Pub. Ser. Com. Act §50; R. I. Gen. Laws 
1923, §3685; Utati Corap, Laws 1917, §4803; Vt, Gen. I..aws 1917 
(amended 192S), §So<5i ; W. Va. Annot. Code 1923, ch. rjo, §§5, 23; Wis. 
Stat. 1925, §196.37; Wyo. Comp. Stat. 1930, §5473. 

1 Am. Rev. Stat. tgis, §2324 (see footnote, p, 216}; Ind. Pub. Serv. 
Com. Act (as amended 1926), §13; Maine Rev. Stat. 1916, ch. .35, §1”; 
Md. Annot. Code 5924, art. 23, §378; Mich. Act no. 38. Public Acts 
1925 ; Mo. Rev. Stat. 1919, §10461 (waterworks specifically excepted ) ; 
Mont. Rev. Code 1921, §3^5; N. J. Laws 19H, ch. 195 (amended 1925). 
§i7d; N. Y. Pub, Ser. Com. Act, §§52, 66; Ohio Gen. Code 1926, §499- 
14; Penn. Stat. 1920, §18066; R. I. Gen. Laws 1923, §3721 (waterworks 
specifically excepted) ; Utah Comp. Laws 1917, §4819; W. Va. Annot, 
Code 1923, ch. 150, §26; Wis. Stat. 1925, gig6.ot>; Wjo. Comp. Stat. 
1920, §5496 
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sented and the advantages that might be derived therefrom 
made use of before any accounting system was prescribed, 
the two state organizations representing these industries were 
asked to appoint committees to work in conjunction with the 
commission in formulating such a system. These com- 
mittees gave much time and thought to the subject and 
used as a basis for their consideration the uniform systems 
of accounts prescribed by the committee on statistics and 
accounts of public utilities of the National Association of 
Railway and Utilities Commissioners, and recommended for 
adoption by state commissions at the annual meeting held in 
Detroit, Michigan, in November, 1922. 

Both committees favored the adoption of this classifica- 
tion of accounts with certain changes designed to meet local 
conditions more directly or to conform more closely with 
accounting features which were thought better adapted for 
the industries in this state. At a conference of the com- 
mittees with the commission, when the subject was fully dis- 
cussed, it was agreed that, while some changes or amend- 
ments to the systems recommended by the National Associa- 
tion might be desirable, nevertheless since a large number of 
state conunisslons had adopted the classification as recom- 
mended by the National Association without change, and 
since the main object of a system of accounts was to bring 
about a uniformity of accounting, the “ Uniform Qassifica- 
tion of Accounts ” for electric and gas companies, recom- 
mended by the National Association of Railway and Utilities 
Commissioners should be adopted. 

The maintenance of such a system of accounts makes 
possible a comparative study of the relative efficiency of 
private and municipal management which would otherwise 
be impossible. 
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SUPERVISION OVER SPECIFIC UTILITIES 

In addition to this supervision over municipally owned 
utilities generally, a limited oversight is maintained in a 
few jurisdictions over certain utilities specifically mentioned 
in the statutes. Chief among these are wharves and water- 
front developments, dams and water works, and in one or 
two jurisdictions gas and electric plants. All of these util- 
ities, be it said, frefiuently come under the general super- 
vision maintained in the states previously discussed. 

.A.lthough the proce.sses of inspection, advice and approval 
are all brought into action in connection with the stgiervision 
of municipally owned wharves and waterfront developments, 
the chief burden of control falls upon the last named mechan- 
ism. Indeed, the process of inspection is specifically men- 
tioned in the law only in lowa,'^ and the dissemination of 
advice is made mandatory only in New Jersey. “ Consider- 
able variation is to be found in the laws of the states in which 
state approval is required before work may begin on a wharve 
or harbor development project, caused chiefly by the varying 
geographic situation of the different states.^ In Iowa, the 
river front improvement commission of each city is em- 
powered to adopt such plans and specifications for the im- 
provement of the river channel and banks, and the reclaim- 
ing of land between the meandered stream lines, as it deems 
best; but before actual work may begin, all such plans and 
specifications must be apiproved by the exeaitive council of 
the state. In Pennsylvania the law authorizes cities which 
happen to be located on navigable waters to “ purchase, 
alter and modify all properties extending into navigable 

' Iowa Code 1924, §5831. 

‘ N. J. Pviblic I..awa 191S, p. 432. 

’ Ala. Gen. Acts igis, p, 689; Iowa Code 1924, §3821 ! Maine Rev. Stat. 
1903, p. 86; Mass. Acts 1911, ch. 748, SiS, Rev. Laws 1902, p. 823; R. I. 
Gen. Laws 1909 , pp. SiS-i6. 
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streams, but only with the approval of, in pursuance to, and 
in conformity with the recommendations of the board of 
harbor commissioners, approved by the board of port ward- 
ens.” In New Jersey, likewise, all plans for the develop- 
ment of any waterfront upon any navigable water must first 
be submitted to the state supervising authorities, and no such 
development or improvement may be commenced without 
their approval. Needless to say, in all of these states advice 
and direction are given the local authorities in connection 
with the discussion of the plans thus submitted. 

State supervision over the construction and maintenance 
of dams and waterworks is maintained in a somewhat larger 
number of jurisdictions. All plans for the erection of any 
such project are objects of administrative solicitude in at 
least nine states, and in four jurisdictions a system of state 
inspection is maintained.’- Exemplary of the statutory 
authorization found in these latter commonwealths is that 
portion of the New Hampshire statutes which provides that 
'* it shall be the duty of the commission from time to time 
to cause all dams in the state of a height in excess of twenty- 
five feet, and all other dams which by reason of their height 
and location would be a menace to the public safety if 
improperly constructed or maintained, to be inspected by 
competent engineers. If such inspection shall indicate that 
the public safety demands the repairing or reconstruction 

^ Cal. Pol. Code 1923, Act 9109; Col. Annot. Stat. 1921, §1685; Kan. 
Rev. Stat. 1923, §68-1302, 3, 4; Iowa Code 1924, §§5821, 7767; Maine 
Rev, Stat. 1916, p. 1333; N. H. Public Laws 1926, p. 849; N. J. Public 
Laws 1915, p. 432 ; N. M. Laws 1915, §§5690, 5692; R. I. Laws 1923, §2536. 
In addition, it should be remembered that the control exercised over elec- 
tric power plants frequently carries with it control over such dams as 
arc constructed in connection therewith. It should further be remembered 
that the control exercised by the state boards of health over municipal 
■waterworks and sewage systems likewise brings many of these projects 
under state control. 
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of any such dam, the commission shall order the owner of 
such dam to make the requisite repairs.” 

Somewhat more varied is the phraseology of law which 
bestows the right of a[)proval upon the state administrative 
agencies. In New Jersey, “ no municipal corporation may 
without the consent of the state water supply commission 
build any reservoir or construct any dam on any river or 
stream in this state .... which will raise the waters of 
such river or stream more than five feet above their usual 
mean low-water height, nor repair, alter or improve dams 
now existing which so raise the water, without such con- 
sent, but this shall not affect streams where the area shall 
be less than one square mile in extent.” In Kansas, ‘‘ if 
the mayor and council, or hoard of commissioners of a second 
or third class city .... shall deem it necessary to improve 
the system of water works, by enlarging, extending, repair- 
ing and improving the same, the city engineer shall prepare 
the plans and specifications. These shall be presented to the 
public utilities commission .... for approval; and if 
approved by such commission, the same shall be returned to 
the city clerk showing approval ; no bonds to pay the cost for 
any improvement provided in this act shall be issued by the 
mayor and council until the plans and specifications, and an 
estimate of the cost thereof, provided therein, shall have been 
approved by the utilities commission, the cost of such im- 
provement shall in no case exceed the cost of such approved 
estimate.” 

Another variation in procedure to which attention should 
possibly be called exi.sts in Indiana. Should the state public 
service commission refuse to approve the issuance of bonds 
for the {>urcha.se or other acqui.dtion of any water-works 
system in any municipality throughout the state a referen- 
dum may be talcen upon the matter. The decision of the 
local electorate is final. 
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A unique situation exists in New Jersey in that any 
municipality which so desires may turn the task of furnish- 
ing the city with an adequate water supply over to the state 
water commission. All expenses incurred by the state com- 
mission in connection with any such enterprise are, of course, 
chargeable to the municipality.^ 

Finally, mention at least should be made of the fact that 
in three states in which no general supervision is main- 
tained over electric utilities, “ all municipal corporations 
which now own or operate, or which may hereafter own or 
operate electric light, power or water plants are authorized, 
upon procuring the consent of the public service commission 
therefor to furnish service to the people outside.” “ 

Thus it appears that state administrative control over 
municipally owned or operated utilities extends in at least 
eighteen states to all such utilities generally, whereas in a 
more limited number of jurisdictions it is confined to cer- 
tain municipally owned utilities specified in the statutes. 
The supervision which is maintained over the utilities in 
the first group of states varies, of course, from jurisdiction 
to jurisdiction. In fifteen or sixteen states, however, the 
control is quite extensive. 

1 N. J. Public Laws igis, p. 1610, §2. 

2 N. J. Public Laws igis, p. 87, §g8; Mass. Gen. Laws igai, ch. 164, §47 ; 
Ind. Stat. 1918, §89248. 
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Other Functions 

There still remain to be considered a number of services 
over which a more limited control is exercised — more limited 
in the sense that the supervision of these activities is less 
stringent than that maintained in the services thus far dis- 
cussed, and in the sense that the control exists in fewer 
states. Most prominent among the functions thus super- 
vised are those which deal with the control of fires and fire 
hazards, the local civil service, municipal libraries, local ports 
and harbors. 


FIRES AND FIRE HAZARDS 

Approximately half a billion dollars is lost each year in 
the United States through fire, a considerable proportion of 
which in all probability is totally unnecessary. The con- 
trast between our loss from this source and that of Eng- 
land is strikmg. In 1920 the loss due to fire in Great 
Britain was but $42,000,000, whereas that in the United 
States was $477,886,677. The British loss in T92 'i was 
$48,000,000; the American $495,406,012. In 1922 the 
contrast was even greater, for in that year the loss in Great 
Britain amounted to only $30,000,000, whUe that in the 
United States totalled $52)i,86o,oc»o. When the figures for 
this latter year are translated into per capita terms, it appears 
that the per capita loss in England was 72c., whereas that in 
the United States was $4.75. Although it is probable that a 
certain portion of the difference between the two countries 
can be explained on the ground that the per capita valuation 
of perishable property is not as high in England as it is in the 

23s 
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United States, and also by the fact that many more buildings 
here are constructed of wood than is the case abroad, never- 
theless such an explanation is in no way a justification. 
The loss of half a billion dollars yearly in this manner, if any 
of it is preventable, simply cannot be justified. The added 
fact that fifteen thousand lives are lost each year in these 
conflagrations makes a bad situation even worse. 

In approximately three-fourths of the states, consequently, 
the legislatures have thought the matter serious enough to 
take action, with the result that state agencies for the purpose 
of supervising and supplementing local activity have been 
established in each of these jurisdictions.^ 

In general, two lines of attack upon the problem have been 
followed, fire prevention and fire fighting. In the over- 
whelming majority of states, however, greater emphasis 
has been laid upon the former rather than the latter, every 
effort being made to eliminate incendiarism and to reduce 
fire hazards. 


INCENDIARISM 

The number of conflagrations due to the cause first named 
is surprisingly large. An official of one of the leading fire 
insurance companies estimates that forty-five per cent of all 

1 Ala. Code 1923, §g6o; Ark. Digest 1921, §5952; Conn. Gen. Rev. Stat. 

1918, §2283 ; Ga. Annot. Code 1914, §2412 (k) ; III. Rev. Stat, 1923, ch. 13, 
§lil; Ind. Annot. Stat. 1926, §11755; Iowa Code 1924, §1625; Kaiis. Rev. 
Stat. 1923, §§31-201; Ky. Acts 1920, ch. 16, §io; La. Stat. 1920, p. 998; 
Maine Rev. Stat. igi6, p. S7o ; Md. Code 1924, art. 48A ; Mass, Gen. Laws 
1921, ch. 148, §3 ; Mich. Act no. 178 of 1915 (as amended by Acts 168-283 
of Jpigh §2; Minn. Gen. Stat. 1923, §5955; Miss. Code 1917, §5126; Mont. 
Laws 19x1, Ch. 148, §7; Neb. Session Laws 43rd Sess. S. F, no. 145; N. H. 
(letter) : N. C. Cons. Stat. 1919, §6074; N. D. Corap. Laws 1913, §204; 
Ohio Code 1934, §823; Okla. Annot. Stat. 1921, ch. i, art. 9, §93; Ore. 
Gen. Laws 1921, ch. 169, §5 ; Penn. Stat. 1920, §10926 ; R. I. Gen. Laws 
1923, §2787; S. C. Code 1922, §4112; S. D, Code 1919, §9122; Tenn. Code 
I 9 i 7 > §39793-270; Tex, Rev. Civ. Stat. 1925, §4896; Vt. Session Laws of 

1919, no. 147, Is; Va. Code 1924. §4x85; Washington, (letter); W. Va. 
Code 1923, p. I0Q3 ; Wis. Code 1923, §2394-52. 
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fires in the year 1922 were incendiary in character. Other 
authorities place their estimates at from twenty-'fi.ve to thirty 
per cent. 

Tire necessity for prompt reporting, if an effective in- 
vestigation of these fires is to be made, is quite apparent. A 
provision to that effect, consequently, has found its way into 
the laws of thirty of the states maintaining this supervision.^ 
More or less typical of the grant of power thus l^estowed 
upon the supervising authorities is the paragraph which 
follows ; 

The department of trade and commerce, the chief of the fire 
department of every city or village in which a fire department is 
established, and the mayor of every city and the chairman of 
the board of trustees of every village in which no fire depart- 
ment exists, shall investigate the cause, origin and circumstances 
of every fire occurring in such city or village. Such investiga- 
tion shall be begun within two days, not including Sundays, 
after the occurrence of the fire. The officer making the investi- 
gation shall forthwith notify the department of trade and com- 
merce and shall within one week of the occurrence of the fire 
furnish to the department a written statement of all facts relat- 
ing to the cause and origin of the fire, and such other informa- 
tion as may be called for by the blanks provided by the depart- 
ment. 

The details of these statutes vary greatly, of course, 
from state to state. In some, as in Tennessee, the local 
officials are allow'ed ten days in w^hich to file returns ; in 
others, five; in still others, three. In a number of .slates, 
moreover, the investigations on which these reports arc l)ased 
are at all times under the supervision of and subject to the 
direction of the state authorities.* 

1 Only Arkansas, Georgia, Maryland and .South Carolitia fail to have 
such a requirement in their laws. 

2 Maine Rev. Stat. rgiG, p. 570 ; Minn. Gen. Stat. 192J, §5955; Miss, 
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The investigation of suspicious fires is, perhaps, the most 
important phase of the state fi,re marshal’s activities, as a 
long record of successful prosecutions based on evidence 
amassed by the state authorities readily indicates,^ In 1922 
in Iowa, for example, two hundred and twenty-four cases of 
suspicious fires were investigated by the state marshal with 
the result that eighteen indictments were secured. In two 
cases the prisoners were given thirty years imprisonment 
each, two were given ten years, one was sent to a reform 
school, and ten, on account of their age, were paroled. The 
other cases were still pending at the time of this investigation. 

FIRE HAZARDS 

More fundamental than the punishment of incendiarism 
is the elimination of fire hazards. To this end, at least seven 
states malce use of the mechanism of reports, recjuiring the 
local authorities thereby to indicate any conditions which 
might be conducive to conflagration whenever and wherever 

Code 1917, §5126; Mont. Laws of 1911, ch. 148, §6; Neb. Session Laws 
43rd Session S. F. no. 145, §6; N. C. Cons. Stat. 1919, §6074; Ohio Code 
1924, §825; Okla. Annot. Stat. 1921, ch. i, art. 9, §95; Ore. Gen. Session 
Laws 1921, ch. 169, §s ; S. D. Code 1919, §9122 ; Wis. Code 1923, §2394- 

71. 

1 Ala. Code 1923, §959; Ark. Digest 1921, §5952; Conn. Gen. Rev. Stat. 
1916, §2282; Ga. Annot. Code 1914, §24i2(k) ; 111 . Rev. Stat. 1923, ch. 73, 
§lii; Ind. Annot. Stat. 1926, §11768; Iowa Code 1924, §1628; Kan. Rev. 
Stat. 1923, §31-201; Ky. Acts 1920, ch. 16, §7; La. Stat. 1920, §998; Maine 
Rev. Stat. 1916, p. S7I ; Md. Code 1924, art. 48a, §SS 1 Mass. Gen. Laws 
1921, ch. 148, §3; Mich. Act 178 of 191S (as amended by Acts 168 and 
283 of 1919). §3; Minn. Gen. Stat. 1923, §5936; Miss. Code 1917, §5126; 
Mont. Laws of 1911, ch. 148, §9; Neb. Session Laws 43rd Ses.sion, S. F. 
no. 145, §6; N. C. Cons. Stat. 1919, §6075; N. D. Comp. Laws 1913, §205; 
Ohio Code 1924, §827; Okla. Annot. Stat. 1921, ch. i, art. g, §96; Ore. 
Gem Laws 1921, ch. 169, §10 ; Penn. Stat. 1920, §10929 ; S. C. Code 1922, 
§41 12 ; S. D. Code 1919, §9123 ; Tenn. Code 1917, §3079a-28s ; Tex. Rev. 
Civ. Stat. 1925, §4896; Vt. Session Laws 1919, no. 147, §5; Va. Code 1924, 
§4186; W. Va, Code 1923, p. 1003; Wis. Code 1923, §2394-50. 
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discovered.^ In general, the statutes provide that wherever 
any of the local fire chiefs “'find any building or other 
structure either private or public, which for want of re- 
pairs, lack of or insufficient fire-escapes, automatic or other 
fire alarm apparatus or fire extinguishing equipment, or by 
reason of age or dilapidated condition, or from other cause, 
is especially liable to fire and which is so situated as to en- 
danger other property or which is so occupied that fire would 
endanger the persons or property therein, he shall forthwith 
report the facts and conditions so found to the state fire 
marshal, giving the ownership and location of the building 
01 buildings so examined, the particular conditions noted, a 
general description of such building or buildings, the purpose 
or purposes for which used, the character of other buildings 
so near as to be endangered from fire and a recommendation 
a.s to whether such buildings so examined should be repaired 
or completely torn down and removed.” 

In a number of cases further action concerning conditions 
of this character seems to lie within the province of both the 
state and the local authorities; in others, it seems to be left 
entirely to the state fire marshal. In seventeen of the juris- 
dictions which bestow the right of further action upon the 
municipal authorities, moreover, their action is at all times 
subject to state review.^ A typical grant of statutory author- 
ity in this connection follows: 

iConn. Gen. Rev. Stat. 1918, §2283; Ind. Annot. Stat. 1926, §11765; Kan. 
Rev. Stat. 1923, §31-108; Ky. Acts 1920, ch. 16, §14; Mich. Act 178 of 
1915 (as amended by Acts 168 and 283 of 1919), §6; N. C. Cons. Stat. 
1919, §6077; S. C. Code 1922, §4595. 

2 111 , Rev. Stat, 1923, ch, 73, §114; Iowa Code 1924, §1634; Kan. Rev. 
Stat. 1923, §31-205; Ky. Acts 1920, ch. 16, §14; La. Stat. 1920, p. O99; 
Maine Rev. Stat, 1916, p. 570; Mass. Gen. Laws 1921, ch. 145, §6; Mont. 
Laws of 1911, ch. 148, §i6; N. C. Cons. Stat. 1919, §6077; N. J, Comp. 
Laws 1913, §206; Ohio Code 1924, §835; Okla. Annot. Stat. 1921, ch. i, 
art. 9, §98; Ore, Law.s 1921, ch. 169, §7; Penn, Stat, 1920, §10927; S. C. 
Code 1922, §4114; Tenn. Code 1917, §3079-276; W. Va. Code 1923, p. 1004. 
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Whenever (the local) officers shall find any building or other 
structure which, for want of repair, or by reason of age and 
dilapidated condition, or for any other cause, is especially liable 
to fire, and which is so situated as to endanger other property, 
or so occupied that fire would endanger persons or property 
therein, and whenever any such officers shall find in any building, 
or upon any premises combustible or explosive material or in- 
flammable conditions dangerous to the safety of said buildings 
or premises they shall order the same to be removed or remedied 
and such order shall forthwith be complied with by the owner or 
occupants of said building or premises. Provided, however, 
that if the said occupant or owner shall deem himself aggrieved 
by such order, he may, within ten days, appeal to the State Fire 
Marshal and the cause of complaint shall at once be investigated 
by the direction of the latter, and unless by his authority the 
order is revoked such order shall remain in force and be forth- 
with complied with by said owner or occupant. 

Supplementing this local activity are the investigations 
conducted by the state administrative authorities themselves.^ 
In Illinois, for example, five thousand inspections are being 
made by state officers each month. The effectiveness of this 
activity varies of course from jurisdiction to jurisdiction. 
Nevertheless, the fact that state inspections are being carried 

1 Ala. Code 1923, §967 ; Conn. Gen. Rev. Stat. 1918, §2282 ; III. Rev. Stat. 
1923, ch. 13, §114; Ind. Annot. Stat. 1926, §11767; Iowa Code 1924, §1632; 
Kan. Rev. Stat. 1923, §31-110; Ky. Acts 1920, ch. 16, §7; La. Stat. 1920, 
p. 999; Maine Rev. Stat. 1916, p. 570; Md. Code 1924, art. 48A, §37 
(public buildings only) ; Mass. Gen. Laws 1921, ch. 14S, §6 ; Mich. Act 178 
of rgis (amended igig), §6; Minn. Gen. Stat. 1923, §5960; Miss. Code 
1917, §5129; Mont. Laws of 1911, ch. 148, §16; Neb. Session Laws 43rd 
Session, S. F. no. 145, §12; N. C. Cons. Stat. 1919, §6077; N. D. Comp. 
Laws 1913, §206; Ohio Code 1924, §834; Okla. Annot. Stat. 1921, ch. i, 
art, 9, §98; Ore. Gen, Laws 1921, ch. 169, §6; Penn. Stat, 1920, §10927; 
S. C. Code 1922, §4114; S. D. Code 1919, §9125; Tenn. Code 1917, 
§30793.274; Tex. Rev. Civ. Stat. 1925, §4897; Vt. Session Laws 1919, no. 
147; Va. Code 1924, §4190; W. Va. Code 1923, p. 1004; Wis. Code 1923, 

§2394-52- 
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on in at least thirty-one different jurisdictions means, in all 
probability, a considerable reduction of the fire hazard. 

The practice of inspection is perhaps most effective in 
securing results when combined with the power to issue 
specific orders} In twenty-eight states, consequently, such 
a combination has been made. Wherever possible, it is the 
practice to permit owners to put their buildings into a safe 
state of repairs, but when this can not be done the buildings 
are simply condemned. 

Less specifically connected with the process of insi)ection 
than has usually been the case in the functions hitherto dis- 
cussed is the practice of disseminating advice which in this 
connection is, for the most part, designed to awaken a 
realization on the part of the body politic to the danger of 
fire hazards. The channels used to accomplish this purpose 
are numerous and sundry. Most common, perhaps, is the dis- 
tribution of printed material. Driring 1916-17, for example, 

1 Not, however, until the interested parties have had due notice, and 
ample opportunity given them to be heard, has this been done. After 
the finding has been made by personally inspecting the building, the owner 
is sent a notice of the finding winch notifies him just what must be done 
with his property and the amount of time allowed for compliance. 
After the time for compliance has expired and the ow’ncr refuses or 
ignores the order, the papers are placed in the hands of the county at- 
torney with instructions to commence prosecution. Nebraska State Fire 
Marshal, Report 1921, p. 4 et seq. 

Ala. Code 1923, §967; Ark. Digest 1921, §5930; Conn. Gen. Rev. Stat. 
1918, §2382; III. Rev, Stat. 1923, ch. 73, §114; Ind. Annot. Stat. 1926, 
§11767: Iowa Code 1924, §1633; Ky. Acts 1920, ch. i6, §t4; La. Stat. 
1920, p. ggg; Maine Rev. Stat. igi6, p. 570; Mass. Gen. Laws 1921, ch, 
145, §6; Mich, Act 178 of 1915 (amended 1919), §6; ifiiin. Gen. Stat. 
1923, §5962; Miss. Code 1917, §5129: Mont. Laws igri, ch. 148, §16; 
Neb. Sessions Laws 43rd Se.ssion S. F. no. 143, §12; N. D, Comp. Laws 
1913, §206; Ohio Code 1924, §833; Okla. Annot. Stat. 1921, ch. t, art. g, 
§98; Ore. Gen. Laws 1921, ch. 169, §6; Perm. Stat. tgao, §10927; S. C. 
Code 1922, §4114: S. D. Code 1919, §9125; Tenn. Code tot". § 3079 a' 274 ; 
Tex. Rev. Civ. Stat, 1933, §4897; Vt. Session Laws 1919, no. 147, §13; 
Va. Code 1924, §4190; W, Va. Code 1923, p. 1004: Wis. Code 1933, 
§2394-32. 
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more than seven hundred thousand pieces of literature dealing 
with fire prevention were distributed throughout Pennsyl- 
vania, not to mention the many pieces of “boiler-plate” 
likewise made use of. Here, too, however, there is an 
immense variation in procedure among the different juris- 
dictions. In many states, bureaus are maintained for the 
purpose of placing speakers on fire-prevention subjects be- 
fore farm organizations, commercial clubs, insurance gather- 
ings, city councils, schools, etc., whenever and wherever 
possible. In Iowa two sets of motion-picture film, “ The 
Danger Which Never Sleeps,” have been procured and are 
in constant use. An endeavor has been made to organize 
local fire-prevention committees in every municipality in 
Minnesota, thus forming a nucleus which will talce an active 
interest in matters pertaining to fire prevention. A further 
effort to stimulate this interest has been made by holding fire- 
prevention meetings in each municipality every year during 
which a general inspection of the city or town is carried on. 

The control which the state authorities exercise by virtue 
of their ordinance-making power is confined for the mosi 
part to the designation of forms of reports, records, etc.^ 
Tliere are, nevertheless, a few exceptions. “ A provision in 

1 Ala. Code 1923, §960; Conn. Gen. Stat. 1918, §2283; 111 . Rev. Stat. 1923, 
ch. 13, §111 ; Ind, Annot. Stat. 1926, §11764; Iowa Code 1922, §1652 ; Kan, 
Rev. Stat. 1923, §31-201; Ky. Acts 1920, ch. 16, §9; La. Stat. 1920, p. 998; 
Maine Stat. 1926, p. S/o ; Mass, Gen. Laws 1921, ch. 148, §3 ; Mich. Act 178 
of 1915 (amended 1919) , §2 ; Minn. Gen. Stat. 1923, §5953 ; Miss. Code 1917, 
§5127; Mont. Laws 1911, ch, 148, §7; Neb. Session Laws 43rd Session S. 
F. no. 14s, §16; N. C. Cons. Stat. 1919, §6074; N. D. Comp. Laws 1913, 
§204; Ohio Code 1924, §823; Okla. Annot. Stat. 1921, ch. i, art. 9, §93; 
Ore. Gen. Laws 1921, ch. 169, §3; Penn. Stat. 1920, §10926; S. D. Code 
1919, §9122; Tenn. Code 1917, §30793269; Va. Code 1924, §4183; W. 
Va. Code 1923, p. 302. 

2 Ala. Code 1923, §958; Cal. Rev. Stat. 1919, §2741; III. Rev. Stat. 1923, 
d>. 73, §114; Ind. Annot. Stat. 1926, §11764; Ky. Acts 1920, ch, t6, §19; 
La. Stat. 1920, p. 998; N. D. Code 1913, §215; Tex, Rev. Civ. Stat. 1923, 

§4913- 
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the North Dakota code empowers the commissioners of 
insurance, together with the fire marshal, to make such 
lules for the prevention of fires as are necessary, and 
directs that all such rules be fully explained to the state, 
county, and city officials concerned.^ In California all 
local fire chiefs are recjuired to perform such duties “ as 
may be required by state law, city or town ordinances, or 
by the commissioner of insurance.” ^ In at least ten states, 
moreover, the state fire marshal may draw up such rules 
and regulations concerning the transport and storage of 
combustible materials, or the maintenance of inflammable 
conditions, as seem to him fitting and proper.® These, how- 
ever, are the exceptions rather than the rule. Nevertheless, 
it is difficult to see what is to prevent the state authorities, 
in jurisdictions where they have both the power to review 
the actions of all subordinate fire chiefs and the right to enter 
all buildings and premises for the purpose of eliminating 
fire hazards, from drawing up a set of rules and regulations 
for the guidance of their own inspectors which will tilso apply 
to all municipal authorities. 

FIRE FIGHTING 

The supervision thus maintained over fire prevention is 
not, however, the only control which is exercised. Mention 
should also be made of the practice, to be found in a limited 
number of jurisdictions at least, of disseminating advice re- 
lative to fire fighting and fire-fighting ecpiipment. In some 
states annual conferences of local fire chiefs are held; in 

' N. D. Comp. Laws 1913, §215. 

* Cal. Rev. Stat. iptg, §2741. 

Ala. Code 1933, §966 ; Corn. Acts jpat, §3334 ; 111 . Rev. Stat. 1923, ch. 
13, §114; Incl. Annot. Stat. 1926, §11764; Kan. Rev. Stat. 1923, 131-207; 
Ky. Acts XQ20, ch. lO, §19; Mass. Gen. Laws 1921, c.h. i4Si, §10; Mich. 
Act 178 of 1915, §5; Penn. Stat. 1920, §10925 ; Tenn. Code 1917, §30793-273. 
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others, state inspectors go over local apparatus and advise as 
to its care and operation; in still others, suggestions for ad- 
ditional equipment are made. Perhaps the most highly de- 
veloped procedure for the dissemination of this technical in- 
formation is that which exists in Minnesota, where a state fire 
college is held for the purpose of instructing firemen in 
modern methods of fire fighting and fire prevention. The 
course includes physical drill, first aid and rescue work, fire 
study, the study of the proper names of all tools used in fire 
fighting, hose and ladder exercises, the tying of various knots 
used in fire department work, the use of the life net, of gas 
masks and oxygen helmets, of oxyacetylene cutting devices, 
etc. 

Only one state has pushed its supervision further. North 
Dakota, The North Dakota law provides that : 

The state auditor shall issue and deliver to the treasurer of any 
city having an organized fire department, his warrant upon the 
state treasurer for an amount equal to two per cent of the 
premium received upon policies issued on property in said 
city, town or village, and such warrant shall be paid by the state 
treasurer to the treasurer of such city upon presentation thereof. 
No city, town or village having one or more organized fire com- 
panies therein shall be entitled to any of the benefits arising from 
this article, unless the fire department or companies shall have 
been in actual existence eight months prior to the filing of the 
certificate, and unless such fire department or company shall 
have had for such period, as part of its equipment, at least one 
steam, hand or other fire engine, truck or hose cart, with a mem- 
bership of at least fifteen persons for said period of eight 
months. 

Slight as these minimum requirements are, they indicate a 
method by which the state, if it so desires, may raise the 
standard of efficiency in the local fire departments, 
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CIVIL SERVICE 

Much more limited in geographic extent is the control 
exercised over the local personnel problem. In fact, only 
four states maintain any supervision whatever.^ In New 
York and Ohio the control is exceedingly light; in New 
Jersey and Massachusetts, however, it is rather stringent. 
So great is the divergence between the laws that each de- 
serves individual consideration. 

Should the mayor of a municipality in New York fail 
to appoint a local civil service coinmi.ssion, the state com- 
mission is empowered to make the appointment in his .stead. 
Furthermore, at any time should it become apparent that a 
municipal civil service commissioner is incompetent or neg- 
lectful of his duty, the state commission may, by unanimous 
vote and with the written approval of the governor, remove 
the commissioner. In such an exigency, moreover, the state 
commission rather than the mayor of the city concerned is 
empowered to fill the vacancy created. In addition, all ordin- 
ances enacted by the local civil service commissions are sub- 
ject to the approval of the supervising agency, and may at 
any time by unanimous vote be amended or rescinded by 
it. Moreover, should a municipal commission by any chance 
fail to draw up a set of rules and regulations governing its 
activities, the state commission may present it with a set of 
the commission’s own malcing which must be followed by all 
local authorities concerned. Needless to say the supervising 
agency may from time to time require such reports as it 
deems fit from the municipal commissions relative to their 
activity and make such inquiries as appear to it to be 
necessary. 

The situation in Ohio in many particulars resembles that 
found in New York: in others, it is very different. The 

I N. Y. Cons. Laws 1918, p. 615 ; Ohio Gen. Code igao, §486-19 ; N. J. 
Comp. Law.? 1918, ch 54 ; Mass, Acts 1912, ch. 550, p. 501. 
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Ohio commission, for example, is empowered, as is the super- 
vising agency in New York, to require such reports and 
make such investigations as it may deem necessary; it may 
also malce appointments to fill all vacancies which have ex- 
isted for more than sixty days on the local commissions. 
No authority to make removals, however, has been lodged 
with it ; indeed, its only weapon is publicity. 

Quite different is the situation in Massachusetts. The 
power granted the state civil service commission of appoint- 
ing the local examining boards, of preparing rules and regula- 
tions relative to the selection of local personnel (subject to 
the approval of the governor), and of holding up the com- 
pensation of persons illegally appointed, gives the state com- 
mission practically complete control over the municipal per- 
sonnel problem throughout the commonwealth. 

Even greater is the concentration of power in the hands 
of the New Jersey civil service commission, in so far as 
those cities which vote to come under its jurisdiction are con- 
cerned. It enacts all rules and regulations governing en- 
trance into the service, holds all examinations, and may re- 
view all dismissals; in fact, although it has no statutory 
authority to do so, it has even attempted to standardize 
salaries by drawing up and recommending uniform schedules 
for certain specified services. 

LIBRARIES 

The supervision maintained over public libraries for the 
most part talces the form of encouragement and advice. To 
the end that this service may the more effectively be directed, 
at least fifteen states attempt to keep themselves informed 
as to library conditions in the various municipalities through- 
out the state by means of the process of reports} In all 

1 California, Illinois, Iowa, Kentucky, Louisiana, Maryland, Michigan, 
Minnesota, New Hampshire, Nortlr Carolina, North Dakota, Pennsyl- 
vania, Soutlr Dakota, Texas and Utah. (This information was obtained 
through correspondence with state officials.) 
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twenty-six states in which any supervision is maintained, the 
mechanism of advice is called into play,^ operating chiefly 
through a system of correspondence. In at least nine states, 
however, field workers are maintained to assist in the estab- 
lishment of new libraries and to stimulate the improvement 
of old ones.'"’ Some idea of their duties and functions can 
be obtained from a recent report from the state of Washing- 
ton which declares that one of the most important means 
employed by the commission in giving assistance to libraries 
is to send a field worker over the state. 

This representative from the state office may spend an hour or 
a fortnight in a local library, giving instruction to an inexperi- 
enced librarian, aiding in the preliminary work for opening a 
new library, in reorganizing an old one, in starting the library’s 
work with schools, or she may be called to a local library to ad- 
just some difficulty with the library board. . . . Whether her 
stay be long or short . . . such a representative can do wonders 
in setting right a library institution, in urging the appointment 
of a capable librarian, in influencing the local library board to 
pay proper salaries, provide proper hours of work, vacations, 
sick leave, etc.® 

In a number of states * the central authorities render still 

' California, Connecticut, Georgia, Illinois, Iowa, Kentucky, Louisiana, 
Maryland, Massachusetts, Minnesota, itissouri, Nebraska, New Hamp- 
shire, North Carolina, North Dakota, Ohio, Oklahoma, Oregon, Pennsyl- 
vam'a, South Dakota, Tennessee, Texas, Utah, Vermont, Washington and 
Wisconsin. (This information was obtained through correspondence 
with state officials.) 

^ Neb. Comp. Stat, 1913, §3810; N. H. Public Laws 1901, p. 193; Ohio 
Code 1924, §793; Ore. Laws 1920, §5489: Penn. Code 1920, §13824; Tenn. 
Code 1917, §138733; Vt. Gen. Laws 1917, §1453; Wis. Stat. 19x9, 
§4.409; Wash, Stat. 1915, §6960.72. 

* Wasbin<jton Report on Library Extension. 

‘ California, Georgia, Illinois, Kentucky, Minnesota, Nebraska, Oregon 
and Wisconsin. (This information was obtained througli correspondence 
■with state officials.) 
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further assistance by lending books to the local centers. 
These books remain the property of the state library but are 
obtainable by the municipal institutions upon request. Only 
in Connecticut and Washington, however, has any monetary 
assistance on the part of the state been offered. In the latter, 
a system of grants-in-aid has been established through 
which the localities receive a sum “ not to exceed ten cents 
per volume in circulation ” on condition that they maintain 
standards set by the state library commission. 

This supervision is rendered even more effective in at 
least three states by the further requirement that all librarians 
employed in public libraries throughout the state must 
possess certificates of approval from the state authorities.^ 

PORTS AND HARBORS 

In twelve jurisdictions state administrative supervision 
has developed in connection with the administration of local 
ports. Nine very important ports of the country are under 
state control: Boston, Hampton Roads, Portland (Me.), 
Portland (Ore.), Providence, New London, Mobile, New 
Orleans and San Francisco.^ Boards appointed exclusively 
by the governors of the respective 'states are in control of 
five of them. In Portland (Me.) and New London, how- 
ever, the mayor is permitted to serve as an ex-officio member. 
In Portland (Ore.) the port authorities are elected by the 
State Assembly and are responsible to it. 

In addition, a somewhat less comprehensive type of con- 
trol has been established in a number of other common- 
wealths.^ Illustrative, if not typical, is the provision of law 

' Oklahoma, Texas, Utah. (This infortijation was obtained through 
correspondence with state officials.) 

' Brown, Edmund, Shore Control and Port Administration, Washington 
(1923), ch. 8; Acts of Virginia, 1926, ch. 230. 

* Cal. Stat. rgis, §2575 (applicable to San Diego and Eureka) ; Fla. 
l.aws I 9 i 4 t §132?; Illinois (letter from the secretary to the governor) ; 
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ill Florida which empowers the governor to appoint, by and 
with the eonsent of the senate, all the harbor masters re- 
quired for the several ports of the state to hold office for a 
term of two years unless sooner removed by the governor. 
Another variation in governmental relationships exists in 
Pennsylvania. 

Such portions of the port of Philadelphia as are outside of die 
City and County of Philadelphia are under the jurisdiction of 
the board of commissioners of navigation for the River Dela- 
ware and its Navigable Tributaries — a state body. This board 
has full harbor master authority within the limits of the three 
counties, and exercises supervision over the construction of 
wharves and other maritime structures. The commissioners 
have full charge of the state pilots licensed under the laws of the 
state.’- 

In Illinois the jurisdiction of the state includes: (a) the 
control and management of the Illinois and Michigan Canal 
and the proposed Illinois waterway, (b) the supervision 
over the plans and construction of the proposed Lake Calu- 
met Deep Water Harbor, (c) prevention of obstructions, 
encroachments and pollution, (d) supervision of the plans 
and construction of water structures, (e) protection of the 
rights of the public with reference to docks, wharves and 
landings and with reference to access to and egress from 
navigable waters, and, finally, the preservation aird beautify- 
ing of public waters. Somewhat similar is the control 
maintained in the other states aforementioned.^ 

La, Stat. igis, §5447; Mass. Gen. Laws 1902, p. 604, §19; N, H. Public 
Laws 1901, p. 37S; N. Y. Cons. Laws 1918, p. 5533; Oregon (letter from 
the secretary to the governor) ; R. I. Laws 1909, p, 511 ; S. C. Laws igi2, 
§§695, 2470; Va. Session Laws 1926, ch. 230. 

1 (Letter from a state official.) 

3 It sometimes happens that the btiilding of roads by state highway 
departments bring.s state officials into contact with municipalities. At 
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THE INCOHPOEATION OF MUNICIPALITIES 

In a few states the action of state officials is necessary for 
the incorporation of municipalities.’- For the most part 
such action is nominal. It is usually the secretary of state, 
although occasionally it may he the governor, who is called 
upon to act. Generally the procedure consists merely in 
the presentation of a petition signed hy the required number 
of voters, fifty to seventy-five per cent of the inhabitants of 
the town, as the law may require. Upon the presentation of 
such a petition the secretary of state or the governor, as the 
case may be, investigates the facts therein set forth to see 
that all the legal requirements have been complied with, 
and, if they have, he issues a proclamation declaring said 
city to be incorporated.^ 

least six states make provision for such contact. (Cal. Stat. 1915, ch. 78; 
Ind. Stat. 1919, ch. S3, §22; Iowa Code 1919, §2945; La. Stat. 1915, §6581, 
p. 2336; Minn, Stat, 1913, §2305; Maine Rev. Stat. 1916, ch. 25, §17,) 
In Iowa the State Highway Commission acts as a court of review for 
disputes between city and county ofRcials as to the apportionment of the 
cost of road buiiding. Colorado, Louisiana, Maine and Minnesota provide 
for a system of state aid for streets which form connecting links in stale 
roads. Indiana assumes the full cost of improving such streets to the 
same grade as the state highway. 

t Mich. Acts igig, §84; N. C. Cons. Stat. 1919, §2779; N. J. Comp. Laws 
1910, p. 398, §5; Tenn. Stat. 1917, §1895; Wisconsin (letter). 

2 Even more automatic is the action of state officials in regard to the 
classification of cities. The provision contained in the Mississippi Code 
will serve to illustrate. “ Whenever by a census taken under an 
act of Congress or of the legislature it shall be shown that the 
population of a city, town or village has increased or diminished 
so as to take or place such city, town or village out of the class 
to which heretofore it has belonged or whenever the same is shown 
by a census of such city, town or village taken under the direction 
of the municipal authorities and approved by tliem as correct, the 
municipal authorities thereof shall certify the facts to the Governor, 
who shall investigate the matter, and if he find the municipality to be 
wrongly classified he shall issue his proclamation in accordance with the 
facts, and shall correctly classify it, transmitting a copy of the procla- 
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Although not directly supervisory in its nature, the re- 
quirement in several states that all state, county, district and 
city officers must furnish the commissioner of labor, upon 
his request, all statistical information relating to labor which 
may be in their possession as such officers, should not be 
omitted from mention; nor, indeed, should the further re- 
quirement, found in both Massachusetts and Montana that 
“ whenever it is made to appear to the mayor of any city 
that a strike or lockout is seriously threatened or actually 
occurs, the mayor of said city shall at once notify the state 
board (of arbitration) of the fact,” be overlooked. 

Ec^ually interesting is the provision of law in Pennsyl- 
vania which establishes a bureau of municipalities provid- 
ing that ; 

The said bureau shall gather, classify, index and make available, 
and disseminate data, statistical information, and advice that 
may be helpful in improving the methods of administration and 
municipal development in the several municipalities of the Com- 
monwealth ; and shall maintain for the benefit of the municipali- 
ties a publicity service, to install or assist in the installing and 
establishment of modern systems of accounting in the various 
municipalities of the state, and in order to promote a comprehen- 
sive plan or series of plans for the probable future requirements 
of cities in respect to a system of traffic, thoroughfares, and other 
highways or main highways, transportation of every sort, suit- 
able coordinated sites for public buildings, parks, parkways, 
playgrounds and other public uses, the preservation of natural 
historic features, and any and all public improvements tending 
to the advantage of municipalities or townships affected, tending 
to their advantage as a place of business and residence, and to 
either make or secure in making or securing the necessary sur- 
veys, plans and inforniation. 

ination to the mayor of such city, town or village." In cases where the 
population drops below a prescribed minimum the corporation in most 
states is automatically abrogated. 
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GENERAL ADMINISTRATIVE SUPERVISION 

In addition to the supervision exercised over these specific 
fields there exist on a limited scale in a limited number of 
jurisdictions occasional manifestations of what may be 
called general executive control. More specifically, in six 
states the governor may, subject to such limitations as are 
imposed in the statutes, remove certain specified municipal 
officials from office whenever and wherever he deems it de- 
sirable. When the chief executive of either Michigan, 
Minnesota or New York for example is convinced from 
evidence submitted to him that an executive officer of any 
city or village in the state “ is incompetent to properly ex- 
ecute the duties of his office, or has been guilty of official 
misconduct, or of wilful neglect of duty, or of extortion, or 
of habitual drunkenness,” he may at any time remove said 
official for the good of the service. In Ohio “ the governor 
has authority to remove mayors of municipalities for any 
form of official dereliction. All other local administrative 
officials may be removed by the governor for failure to 
enforce the prohibition law and for no other reason.” The 
grant in South Dalrota is much more limited, being confined 
to the enforcement of prohibition, and in Wisconsin confined 
only to the municipal judiciary. 

Equally limited and equally circumscribed is the practice 
of state appointment. “The constitution of California 
provides that the governor may make an appointment to any 
office when a vacancy occurs in those cases where there is no 
specific provision of law for filling the vacancy.” In New 
Mexico, whenever any municipal officer has been removed 
by a court, the governor must immediately appoint his suc- 
cessor. A similar provision in the Arkansas law confines the 
operation of the mechanism to the chief executives of the 
municipalities. The statute in Alabama is essentially the 
same in principle. It is confined in its operation, however, 
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to vacancies on commissions in cities lietween twenty five 
and fifty thousand in population. In the case of certain 
municipalities in Idaho, Pennsylvania and Tennessee, the 
responsibility of filling certain elective offices made vacanE 
by death is likewise thrown upon the governor of the state. 
In Oregon the law of municipal organization provides that 
the first commissioners of all municipal organizations shall 
be appointed by the governor. Mention should perhaps be 
made of the fact that the governor of Illinois appoints park 
commissioners for two parks in the city of Chicago. 

The practice of state appointment to fill vacancies caused 
by resignation, removal, or death on the municipal bench, 
however, is more common. At least six states make use of 
the procedure. In each case the appointment is temporary, 
terminating with the next election. Vermont constitutes an 
outstanding exception, for the statutes of the State provide 
that “ the governor shall bienially appoint and commission 
for the term of two years the judges of municipal and city 
courts, and shall fill all vacancies occasioned by the death, 
resignation, removal or permanent inability to serve on the 
part of any such judge.” 

Note; Louisiana has an interesting provision which permits the mayor 
and aldermen or council of specified cities to amend the city 
charter in certain particulars with the approval of the governor; 
but if more than one-tenth of the qualified electors of the city 
protest, such approval shall not be given until after the amend- 
ment has been decided by referendum. There is a further quaint 
provision in this state that in municipalities of less than twenty 
five hundred inhabitants the governor must approve any change 
of corporate name. (La. Stat. 1915, p. I 7 S 4 -) 
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Summary and Conclusion 

Thus it appears that a system of state administrative 
supervision over cities has evolved in the United States 
which resembles in many particulars that which has de- 
veloped in Europe. In very few states, however, has any 
“ general supervision ” been granted the state administrative 
authorities. For the most part their attention has been con- 
fined to special fields of activity: finance, health, education, 
dependency and delinquency, and municipally owned or 
operated utilities; in a more limited number of jurisdictions 
it has been extended to fire, personnel, public libraries, ports, 
roads, and so forth. 

iONANCE 

The control over finance is most sweeping. Nevertheless, 
extensive though it may seem in comparison with the super- 
vision exercised over the other functions, this oversight does 
not even approximate that maintained in Europe. One or 
two states only may be said to constitute even the slightest 
exception to this general rule. For the most part, at the 
present time, state administrative supervision of municipal 
finance is directed into four channels: taxation, accounts, 
budgets and indebtedness. 

Most widespread geographically and most thorough in 
its application is the supervision exercised over the field of 
taxation. In at least three-fourths of the states systems of 
reports and inspection are maintained, and needless to say, 
in each of these provision is made for the dissemination of 
2S4 
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such advice as seems essential to the administrative authori- 
ties. Much more important in this connection, of course, is 
the process of review which is to be found in an equal 
number of commonwealths. In thirty-five jurisdictions its 
action is directed toward the equalization of property valua- 
tions between the different taxing units. In a slightly 
smaller number, thirty-one to be exact, this adjudication is 
extended to include classes of property, and in a still smaller 
number, twenty in all, its scope includes individual pieces of 
property. Supplementary to this, and likewise exceedingly 
effective as an instrument of control is the power given state 
officials in twenty eight states to order the reassessment of 
property whenever and wherever irregularities in the original 
assessment may appear. It is in those states in which the 
process of review is given full sweep, and those in which the 
supervising authorities have been empowered to issue orders, 
needless to say, that state administrative control of local 
taxation is really maintained. The supervising officials in 
at least thirty-six commonwealths, moreover, are empowered 
to prescribe the set-up of all books, forms of reports, etc. 
used in this connection, and in a somewhat smaller number 
of jurisdictions they may even promulgate such general rules 
and regulations relative to procedure in the assessment of 
property as they deem necessary. This, for any considerable 
number of states, constitutes practically all the co^ntrol main- 
tained. In some seven jurisdictions state appointment of 
local assessors has replaced the historic system of local elec- 
tion, and in an equally small number of states the adminis- 
trative authorities have been given the right to make such 
removals as may be necessary for the good of the service. 

Second in the extent of its geographic application is the 
supervision maintained over local accounts. To this end 
the power of inspection or audit has befen granted the central 
authorities in at least thirty-five jurisdictions. In this 
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manner a check may be made upon the legality and honesty 
of all local expenditures. In addition to the control thus 
established, the state departments in at least twenty states 
exercise a measure of additional supervision through their 
power to prescribe the system of accounts which must be 
installed.. In Minnesota only has the control been pushed 
further. The governor in Minnesota is empowered to 
suspend or remove any financial official from office when it 
has been made to appear to him that such officer has been 
delinquent in the performance of his duties. 

Less widespread geographicaly, but equally important is 
the control which is exercised over municipal indebtedness. 
A total of twenty-two states maintain at least a limited 
supeiwision in this connection. In each of these a system for 
the collection of such information relative to indebtedness as 
is deemed necessary has been established. These reports, 
in addition to being a source of information are a necessary 
part of the process of approval in at least fifteen states. The 
procedure in the majority of these commonwealths is about 
as follows : Before any bond issued for a municipal purpose 
may be negotiated it must first be presented to the attorney 
general or state auditor who must certify on the bond a 
statement to the effect that all the requirements of law have 
been complied with — if such has been the case. Somewhat 
fuller sweep has been given the mechanism in Arizona, 
Kansas and Nevada. Should a municipality in any one of 
these states find it necessary to issue bonds or warrants for 
an emergency not contemplated in the annual budget, it must 
first obtain permission to do so from the state tax commis- 
sion. Even more stringent is the control in Indiana and 
Iowa, where no municipal corporation may issue any bonds 
whatever without the consent and approval of the state board 
of tax commissioners, if the issuance thereof is protested 
by ten or more taxpayers. 
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Much more limited indeed is the control which is exer- 
cised over municipal budgets. On the basis of the informa- 
tion amassed in regard to municipal indebtedness, the state 
auditor or some other supervising official in at least four 
jurisdictions makes the necessary calculations as to the rate 
of tax levy which will adequately meet the carrying charges 
on the obligations thus incurred in the various municipalitie.s 
throughout the state and transmits the same to the pro])er 
local officials. I^loreover, should any city in Idaho or Okla- 
homa fail to levy aderiuate taxes to meet its obligations the 
state financial authorities of each of these commonw'ealth.s 
have been empowered to remedy the oversight. In some 
six jurisdictions only, however, has the control thus lodged 
with the state officials been really thorough-going. The 
mainstay of the supervision in these states is the require- 
ment of state approval before any budgetary action on the 
part of the local authorities becomes final. In two jurisdic- 
tions its action is confined to situations in which the muni- 
cipal council deems it necessary to exceed the statutory 
limitation on the rate of levy. In Iowa it is limited to those 
items involving contracts. In the other three, however, it 
includes all items in the municipal budgets, although in 
Oregon its action is confined to a partiailar group of cities. 

Of only half a dozen states in the United States, there- 
fore, can it be said that there exists a system of financial 
control similar to that which exists in Europe, for in each of 
the European countries examined extensive supervision was 
maintained both over the issuance of municipal bonds and 
over the maintenance of local accounts, and, on the Con- 
tinent at least, over the form and content of mutiicipal 
budgets. Nevertheless, the fact remains that state admin- 
istrative supervision over municipal finance has made con- 
siderable headway in the United States and that the tend- 
ency at the present time is to follow in the footsteps of 
Europe. 
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HEALTH 

No less extensive than the control over municipal finance 
is that exercised over public health. A certain limited super- 
vision over general sanitary conditions exists almost every- 
where. And as this phase and that of the local health situa- 
tion has become acute, the supervisory power of the state 
administrative agencies has been increased so that today 
these agencies have very extensive powers indeed, over par- 
ticular phases of municipal health activity — principally over 
personnel, vital statistics, municipal water works and sewage 
disposal systems. 

The degree of supervision over general sanitary conditions 
varies from state to state. In practically every jurisdiction 
the state health authorities are empowered to collect certain 
items of information prescribed by law and in most states 
they may collect such additional information as they may 
deem desirable. Equally widespread is tire general grant 
of the power of inspection under which agents of the state 
may investigate local sanitary conditions in any city in the 
commonwealth. Qosely allied to this is the practice of dis- 
seminating advice relative to public health activities generally 
which is to be found in the vast majority of jurisdictions. 
Through the ordinance-making power, however, the main 
lines of local health activity are laid down and local practice 
directed. Only one state fails to grant its supervising offi- 
cers the full sweep of authority in this connection; the re- 
maining forty-seven grant their state boards of health power 
to enact such health ordinances as may seem necessary. The 
control tlius established is still further buttressed in some 
twenty-six commonwealths by the fact that the power to 
issue specific orders relative to particular conditions or to 
particular cities has also been lodged with the supervising 
authorities. Through the use of these mechanisms it is 
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thought that the state boards of health can maintain a cer- 
tain limited supervision over sanitary conditions generally. 

In addition to the limited oversight thus maintained over 
the general field of public health, certain phases of that field 
have been singled out for more intensive control. One of 
these is the selection and direction of the local personnel. 
Naturally enough, the information collected through the 
medium of reports and inspection is used in connection with 
the supervision of the local health officials, and much of the 
advice disseminated through the channels hitherto di.scus.sed 
is intended for their guidance. Needless to say, further- 
more, almost all ordinances enacted by the state boards of 
health directly or indirectly affect their activities. The en- 
forcement of these state policies is made certain, however, 
and the control over the local health personnel made effec- 
tive through the mechanisms of removal and substitute ad- 
ministration. In some twenty-three jurisdictions the state 
authorities have been empowered to remove any and every 
local health official who fails to perform satisfactorily the 
duties of his office. Of a somewhat different character but 
very similar in its sum-total effect is the provision to be 
found in forty-twm states which permits the supervising 
authorities to take over the complete administration of the 
local health service any time they so desire. 

In a number of jurisdictions the state health authorities 
round out their control by participating in the selection of 
the local personnel. This participation is confmed in one 
or two states to the requirement that all local authorities 
must be approved by the state administrative authorities. A 
more widely used mechanism of supervision in this connec- 
tion, however, is state appointment. State boards of health 
in exactly twenty- four of the states have been granted the 
right to appoint all local registrars of vital statistics, and in 
eight the use of the mechaiiisra has been extended to include 
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reg^ilar health officers. The extent of the power thus 
granted within each state, however, varies from jurisdiction 
to jurisdiction. 

Particular attention has likewise been given in a goodly 
number of states to the enactment of local health ordinances. 
In at least eighteen jurisdictions all municipal ordinances of 
this character must first be submitted to the state authorities 
for approval before they may become effective, and in at 
least nineteen states similar action must be taken in connec- 
tion with quarantine regulations. Supplementary to the 
control thus established is the supervision maintained through 
the mechanism of review which may be found in operation 
in at least twenty-six states. In nine of these its action is 
confined to quarantine regulations ; in the remaining juris- 
dictions, however, it includes within its scope all health ordin- 
ances of whatever character. That ordinances of the state 
board of health in those fields over which the state board has 
been given jurisdiction supersede locally enacted ones goes 
without saying. Nor need much stress be laid upon the 
equally obvious fact that during those periods when the 
state health authorities have taken over the administration 
of a local health department because of local inefficiency or 
the existence of emergency conditions, state ordinances are 
paramount. 

Equally intensive is the supervision maintained by the 
state authorities over the collection of vital statistics. Muni- 
cipal corporations are used as units of registration in at 
least forty-five states. In these the local registrars are re- 
quired to send in their reports either through the mediurri of 
some regional supervisor or directly to state headquarters, 
lit all but one. of these jurisdictions, furthermore, the con- 
tents of these returns may, within limits, be prescribed by 
the supervising authorities, and in at least forty-two the 
procedure to be used in their collection and tabulation is 
subiect to similar suoervision. 
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A fourth phase of municipal activity which has been 
thought worthy of special attention in some forty common- 
wealths is the maintenance of efficient systems of water 
supply. Although reports are required in twelve jurisdic- 
tions, the mainstay of this supervision is the process of in- 
spection. Supplementary to this is the practice of dis- 
seminating advice which is to be found in some thirty-hve 
01 thirty-six jurisdictions, although statutory warrant for 
the procedure may be found in only twenty-three. In at 
least thirty-one states, moreover, state approval of all plans 
and specifications relative to the construction of any water 
supply system is necessary before any construction work may 
begin, and in at least twenty-two states the continued opera- 
tion of these systems is at all times subject to such approval. 
The power to issue specific orders relative to the operation 
of these systems has been lodged with the state authorities 
in at least thirty-three jurisdictions, thus strengthening their 
control very considerably. This control has been still 
further fortified in as many as twenty-six states by the grant 
of an extensive ordinance-making power in this connection. 

Closely allied to the problem of maintaining a pure water 
supply is that of maintaining an efficient sewage system. 
Consequently this phase of municipal activity likewise has 
been placed under the supervision of the state authorities. 
As in the case of the control maintained over water supplies, 
a large portion of the oversight exercised over municipal 
sewage systems lies in the right of the state authorities in 
three-fourths of the states to maintain a system of inspec- 
tion over these utilities and to disseminate such advice as 
seems to be called for. The fact that in at least thirty-one 
jurisdictions, moreover, state approval of all sewer con- 
struction work is likewise required Is also pertinent. Top- 
ping off the supervision thus set up is the power enjoyed by 
the supervising officials in twenty-six states of issuing orders 
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relative to the construction and operation of these systems, 
and their further right in at least twenty-four jurisdictions 
of enacting such a code of ordinances as seems necessary. 

In addition to the supervision thus maintained over these, 
the major aspects of public health work, a number of mis- 
cellaneous activities have been subjected to similar control. 
Chief among these is the maintenance of swimming pools, 
hospitals, and places of public assembly. 

Extensive as the control over this phase of municipal 
activity may seem, it is by no means as thorough-going as 
that maintained either on the Continent or in England. The 
device of provisional orders, for example, by means of which 
the Ministry of Public Health in England may alter the 
territorial boundaries of a district, endow it with particular 
powers, require it to undertake certain services, or even 
modify the details of the health codes is nowhere found in 
America. Much more limited, indeed, is the use which is 
made here of the mechanism of grant-in-aid. .And equally 
foreign to the practice in the vast majority of American 
states is the requirement that the nomination of all local 
health officers shall be confirmed by the central agency. 
Nevertheless, a reading of the record indicates very clearly 
that in the field of public health as in the field of finance 
state administrative supervision has made very substantial 
progress, and the probabilities are that the passing years will 
see little or no change in the present centralizing tendency in 
this field. 


EDUCATION 

More intensive, if anything, than the supervision over 
public health, is the oversight which is exercised by the 
state authorities in the realm of education. Slowly but 
surely the forces which have been making for centralization 
have been carrying the day. Indeed there are now few 
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aspects of elementary or secondary education which are not 
somewhere, somehow subject to state administrative super- 
vision. In many states practically all local educational 
activities have to a limited degree at least been placed under 
the guidance of state officials. In certain fields this super- 
vision is much more stringent than in others. Chief among 
these is the selection of the teaching personnel, the determina- 
tion of the school curriculum, and the selection of text 
books on the basis of which the instruction is to he de- 
veloped. In addition, in practically every state in the Union 
special attention has been paid to the development of courses 
in agriculture, home economics, and industrial training, as 
well as special classes for defectives. School libraries, 
normal training, high schools, school attendance, the length 
of school teirnis and the condition of school buildings have 
also been singled out for consideration. 

In the maintenance of the general supervision over the 
local educational activities referred to above, the mechanisms 
of reports, inspection, advice and grant-in-aid are those most 
widely used. Extended comment on the oversight which 
may be attained through this medium seems hardly necessary. 
The prevailing conception of education as a state function 
has called for more drastic means of control. For the most 
part this more stringent supervision has been confined to 
particular phases of educational activity, nevertheless in a 
number of jurisdictions the mechanisms of review and ordin- 
ance making have been called into full play. More than 
half the states, for example, permit their state educational 
authorities full discretion in prescribing the blanks for re- 
ports, records, etc. And a surprisingly large number — ar 
least eighteen — seem to have granted these authorities the 
full sweep of the ordinance-making power within the limits 
set up by the state constitution and the statutes. In a 
slightly smaller number of jurisdictions all controversies 
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arising under the school laws of the state are subject to 
adjudication by the same authorities. 

In addition to the control thus exercised over educational 
activities generally certain phases of this activity, as has 
already been indicated, have been singled out for special 
supervision. O'f these the matter of teaching personnel is, 
perhaps, the most outstanding. Not only has admission to 
the teaching profession been subjected to extensive regula- 
tion, but the conduct of the teaching force in office has like- 
wise been made a matter of state concern. The part played 
by the mechanisms of .reports, inspection and advice in this 
connection needs no elaboration. The use made of the pro- 
cess of grants-in-aid should, perhaps, be commented upon, 
although it is not extensively used. By arranging the state 
grant in such a way that it is less profitable for a community 
to pay a salary below a certain minimum and thereby lose 
the grant than it is to pay the salary and obtain the subsidy, 
the device — in at least five jurisdictions — has been used to 
raise teaching salaries, and incidentally to attract into the 
profession a higher type of individual than would otherwise 
be willing to make teaching a life work. The mechanism 
has been used in a similar manner in at. least seven states to 
raise the general level of educational attainment on the part 
of the teaching profession, and in eleven to secure an 
adequate staff to carry the teaching load. 

Much more drastic and direct, however, is the control 
which is maintained over the teaching personnel in at least 
forty-four jurisdictions through the process of examin^ion 
and certification. The obvious purpose of the examination 
is to furnish the educational authorities with adequate in- 
formation relative to the various candidates upon which 
they may base their judgment as to the candidate’s capacity 
as a teacher, and, in the event they are satisfied with the 
intellectual attainments thus revealed, issue a certificate. 
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The content of these examinations is for the most part left 
to the state educational authorities. In twenty-four states, 
moreover, not only have the supervising officials been granted 
the power to make up these examinations but they have 
been specifically authorized to set up such standards for ad- 
mission to the teaching profession as seem to them reasonable 
and wise. The control of the supervising agency over local 
personnel, however, does not end here. In some eleven 
states the suspension or removal of a teacher by the local 
authorities is subject to state review. In a surprisingly 
large number of jurisdictions, moreover, thirty-five to be 
exact, the mechanism of removal has been placed at the dis- 
posal of the supervising authorities. For the most part the 
process of removal takes the form of a revocation of the 
license to teach, which ipso facto renders it impossible for 
the teacher concerned to continue his professional work 
within the state. In some jurisdictions full discretion in 
the use of this power is lodged with the state authorities ; in 
others, certain specific charges must first be made. Need- 
less to say, action of this character is not taken by the state 
departments of education save under exceptional circum- 
stances. 

A second phase of educational activity which has been 
singled out for special consideration is the content of the 
school curriculum. Two mechanisms of control have been 
chiefly used — ordinance-making and grant-in-aid. In the 
thirty or more states in which the state departments of educa- 
tion have been empowered to prescribe the course of study 
for the schools state administrative supervision has indeed 
made headway, and resembles in many particulars that main- 
tained abroad. Whether the local authorities live up to the 
curriculum thus outlined is, of course, another question. 
And without doubt practical considerations such as lack of 
facilities and the financial resources with which to obtain 
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facilities oa the part of many a school district limit the super- 
vising officials in their use of this power. Nevertheless the 
mere grant of this authority is sweeping indeed. In addition 
to the general supervision maintained through the ordinance- 
making power, certain phases of the curriculum have been 
singled out for special attention — those phases of it par- 
ticularly which for one reason or another cannot as yet be 
subjected to the mandatory fiat of ordinances. The means 
of supervision chiefly used in this connection is the mechan- 
ism of grant-in-aid. It has been used for the most part in 
the development of courses in agriculture, home economics, 
industrial training, high schools, normal training in high 
schools and special classes for defectives. 

Closely allied to this control is that maintained in some 
twenty-nine jurisdictions over the choice of text books. For 
the most part this supervision is exercised through the 
ordinance-making process and consists of the state authorities 
either drawing up a list of books which must be used by all 
the schools throughout the state, or drawing up a list from 
which the local authorities may, in their discretion, make 
such selections as seem particularly adapted to the peculiar 
circumstances under which they work. 

Very much akin to this is the supervision exercised over 
school libraries. The mechanisms of control most frequently 
used in this connection are the dissemination of advice and 
grant-in-aid. The condition most usually imposed in this 
last connection is the raising of a specified sum on the part 
of the municipality. In a number of states, however, an 
additional provision is added to the effect that the municipal- 
ity must select its books from a list approved by the central 
authorities, and conduct the libraries in a manner prescribed 
by them. 

Sweeping as the grant of supervisory authority thus be- 
stowed upon the state educational agencies throughout the 



SUMMARY AND CONCLUSION 


267 

United States may seem, the system of administrative super- 
vision which has been built up in the average American 
state has by no means attained the scope of power or the 
degree of centralization that exists in Europe. Neverthe- 
less the comment w'hich was evoked in both the field of finance 
and that of public health is apropos here — state administra- 
tive control in the realm of education has indeed made con- 
siderable headway, and many signs point to an increase 
rather than a decrease in the degree of the supervision which 
will be maintained. 

DEPENDENCY AND DELINQUENCY 

In connection with the care of the dependent emphasis has 
been primarily placed upon the supervision of municipal poor 
houses and homes for the aged. Although two-thirds of 
the states maintaining any supervision whatever require re- 
ports, chief reliance is placed upon the mechanism of in- 
spection which is to be found in each of the tliirty states in- 
volved. Equally widespread is the process of disseminating 
advice, w'hich without question has played a very consider- 
able part in eliminating or at least minimizing the deplorable 
conditions which at one time were so rife in practically every 
state in the Union. Strangely enough, save in a relatively 
few jurisdictions, the supervision exercised through these 
mechanisms is the only control maintained over these institu- 
tions. In some half dozen states a system of grants-in-aid is 
brought into play, and in a slightly larger number all plans 
and specifications relative to new buildings or extensive 
alterations in old ones must be submitted to the state authori- 
ties for approval. Somewhat more extensive geographically 
is the use made of the power to enact ordinances ; neverthe- 
less, in only three of the thirteen states which have been 
granted this power does it go beyond the prescription of the 
content of reports or the set-up of accounts. 
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Needless to say the supervision thus maintained resembles 
in only slight degree the control which is exercised in Europe. 

Equally limited is the oversight granted the state authori- 
ties in the United States over municipal officials in connec- 
tion with crime. Nine states only supervise the activities 
of the local police. For the most part this supervision can 
be divided into two classes : that designed to permit the state 
authorities to interfere in the event of gross abuse, and that 
intended to confer upon the supervising agencies broad 
powers of scimtiny and guidance. Two states fall into the 
first categoi*y; in each the governor has been granted 
authority to remove any and every chief of police guilty of 
misconduct in office. The control in the remaining states, 
although much more drastic, in no case extends to all the 
cities in the state but is confined to specified municipalities, 
frequently only the mctropoli. 

The police, however, are by no means the only administra- 
tive agency which deals with the problem of delinquency. 
Of equal importance in the problem of crime and its pre- 
vention is the management of our institutions of correction. 
In each of the twenty-nine states maintaining a system of 
supervision over these institutions, the process of inspection 
plays a major part. Needless to say, along with the pro- 
cess of inspection has gone the practice of disseminating 
advice. Some eleven states, furthermore, require that all 
plans and specifications relative to new buildings or to ex- 
tensive alterations in old structures be submitted to the ad- 
ministrative authorities for their approval before construc- 
tion work may actually begin. 'And in a considerably smaller 
number of jurisdictions the power of enacting rules and 
regulations governing certain aspects of the maintenance of 
these institutions has likewise been granted the supervising 
agency. In at least half of these, moreover, the operation 
of the mechanism has been confined to the prescription of 
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the form of reports. In seven states the administrative 
agency may issue such specific orders relative to the manage- 
ment of these penal institutions as seems necessary. 

Much more stringent, needless to say, is the control ex- 
ercised by the central authorities over the problem of de- 
linquency both on the Continent and in England. To such 
an extent is this the case in fact that by comparison the 
supervision exercised in the United States seems slight 
indeed. 


MUNICirAOLY-OWNED UTILITIES 

In approximately half the states in the Union municipally 
owned and operated utilities fall under state supervision. 
In some this supervision extends to all municipally owned 
utilities, in others to utilties specifically named in the statutes. 
At least nineteen states permit the supervising authorities to 
demand reports from all utilties in the stale ; in eighteen they 
may include such information relative to the operation and 
management of these enterprises as the commission deem,s 
desirable. Supplementary to this is the process of inspec- 
tion which, in general, is concerned with the investigation 
of accidents, the audit of books, the survey of plants 
and facilities and the analysis of the methods and processes 
of management. Fifteen states in all make use of the 
mechanism in connection with accidents; seventeen in con- 
nection with the audit of books; fourteen in connection with 
the survey of physical facilities; and an equal number in con- 
nection with investigations into the processes and methods 
of management. . 

In at least eight states, moreover, certificates of necessity 
and convenience must be obtained from the state authorities 
by all utilities, whether or not municipally owned and 
operated, before any construction work may begin. The 
approval of the commission, furthermore, is necessary in at 
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tained, and in three, all librarians working in these institu- 
tions must obtain certificates of approval from the state 
authorities. 

Much more limited in geographic extent is the control 
exercised over the local civil service. In fact, only four 
states maintain any supervision whatever. In Massachu- 
setts and New Jersey, this control is fairly extensive; in 
New York and Ohio, however, it is quite limited, being con- 
fined in the last named state to such supervision as “ pitiless 
publicity ” makes possible. 

The principle of state administrative supervision has 
been adopted in connection with port administration in some 
twelve jurisdictions with the result that at the present time 
at least nine very important ports of the country are under 
state control, not to mention others of lesser importance 

Finally, in a limited number of jurisdictions there appear 
occasional manifestations on a limited scale of what may be 
called general executive power. More specifically, in six 
states the governor may, subject to such limitations as are 
imposed in the statutes, remove certain specified municipal 
officials from office whenever and wherever he deems it de- 
sirable. Moreover, in approximately the same number of 
states he may, where vacancies occur in municipal positions, 
make the necessary appointments to office. 

Reviewing the matter as a whole, therefore, it appears that 
the forecasts contained in the introductory chapter, based 
though they were on an exceedingly cursory examination of 
the system of administrative supervision as it has developed 
in Europe have, on the whole, been borne out by the facts 
of further investigation. Although it is true that at the 
present time in the United States legislative control over 
municipalities is still the order of the day, nevertheless state 
administrative supervision has been making rapid headway 
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indeed. Administiative officers are everywhere being called 
upon as a supplementary means of control. Such also, it 
will be recalled, was the course of events in England, the out- 
come of which was portrayed in the first chapter. Ad- 
ministrative supervision in England, it is safe to say, no 
longer supplements legislative supervision over cities ; it has 
in large measure supplanted it. 

Similarly, as one might have expected, the functions 
which have been singled out for consideration here are those 
which have received special attention abroad : finance, educa- 
tion, public health, public utilities, delinquency, dependency 
and so forth. There was, of course, some variation in the 
emphasis placed upon the supervision maintained over these 
different fields in each of the European countries examined, 
and there is, of course, considerable variation in that em- 
phasis among the sundry states here. Nevertheless the fact 
remains that those aspects of municipal activity which were 
subject to special treatment abroad have been the phases of 
that activity given special consideration here. 

In like manner further investigation seems to have sub- 
stantiated the belief that a closer similarity would be found 
between the system of control which has developed here and 
that which exists in England than that which exists on the 
Continent. As has already been pointed out, the emphasis 
in the English system of supervision is emphatically on what 
might be called the persuasive mechanisms of control. The 
devices most commonly used are reports, inspection, advice 
and grants-in-aid. Very much less frequently, although 
much more so of recent years, do the words approval, re- 
view, orders, ordinances, appointment or removal appear in 
the statutes. Such is also the case in the United States, 
although of course these latter mechanisms of supervision 
have been used whenever necessity has seemed to arise. 

Thus, despite the tendency toward home rule in the 
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United Stales, state administrative supervision over cities 
has been making considerable headway. The same forces 
w'hich have been responsible for its development abroad seem 
to be at work here. It is not consequently hazarding an al- 
together unwarranted prophecy to say that the process of 
centralization may, in the nature of things, be expected to 
continue and that within the next fifty years we may expect 
to see greater and greater state administrative supervision 
over municipalities. 
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debtedness, ggn ; municipal bud- 
gets, I04n, Health; general sani- 
tary conditions, Ii4n; municipal 
health ordinances, I 22 n, Educa- 
tion: general supervision, 1480, 
14911, rS3n, i 5 Sn, I 57 n, l62n; 

personnel, i65n, i66nj 17011, 1740; 
curriculum, I76n, i 77 iii i?®"! 
I79n; textbooks, iSan; finance, 
i86n. Municipally owned utilities, 
2iCn, 2i7n, 3iSn, 2ign, 222n, 233 n, 
224n, 2270, 228n, 329U 
Arkansas, Finance ; taxiitinn, 64n, 
6511, 66n, 67n, 7in, 720, 7511, 76n, 



INDEX 


276 

8411, S6n, qon, gin. Ilealtli; gen- 
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vision, I48n, I4gn, 15011, ifian, 

iSS'h iS7u, 16211 ; personnel, i6Sn, 
l66n, lyon, 17311, 17411; curri- 
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65n, 6611, 67n, 6Sn, 7in, 72n, 73n, 
7411, 73n, 76n, 8311, 86n, 8911, gon, 
gin; municipal accounts, gSn ; 
municipal indebtedness, 96a; 
municipal budgets, loiii, I02n. 
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Health; general sanitary condi- 
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178; grants-in-aid for the develop- 
ment of courses in agriculture, 
home economics, industrial train- 
ing, etc., 178-182 : text books, 147, 
182-185 ; school libraries, 185 ; 
school buildings, 184-18S; advice, 
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71; advice, 71-74; confeiences, 72- 
74; approval, 74; review, 74-82; 
orders, 83-86; oidinaiices, 86, 87; 
removal of local tax officials, 89 ; 
appointment of local tax officials, 
87-89; evaluation of tlie property 
of common carrier!., etc., 90; ac- 
counts, 30, 91-96, 255, 256; audit, 
31, 63, 64, gi-93; assistance in in- 
stallation, 94 ; prescription of, 95, 
96 ; removal of accounting officials, 
96 ; debts, 19, 21, 30, 31, 35, 64, 
96-100, 256 ; certification of tax 
levies to meet interest, 97; ap- 
proval of bond issues, 98-100 ; 
budgets, 5, 6, 17, 19, 20, 62-64, 
loo-ios, 257 

Fire fighting, see fires and fire 
hazards 

Fires and fire hazards, 235-244, 271 ; 
the problem, 335, 236 ; incendiar- 
ism, 336, 237; reporting, 237; in- 
vestigation, 238; file hazards, 238; 
reports, 23S ; review, 239 ; investi- 
gations, 240 ; orders, 241 ; advice, 
241 ; ordinances, 242, 243 ; fire 
fighting, 343; advice, 243, 244; 
grant-in-aid, 244 

Florida, Finance; taxation, 6on, gon; 
municipal accounts, gin; municipal 
indebtedness, gSn. Health: gen- 
eral sanitary conditions, non, 
Il2n, Ii3n, H4n; personnel, Ii6n, 
Il7n, iign; municipal health 
ordinances, I22n, I23n ; water- 
works, I25n, laSn, i3on ; sewage 
systems, 1320, 1330, 1350, I36n; 
vital statistics, I37n; miscellany, 
I40n. Education 1 general super- 
vision, I48n, I4gn, isan, iS3n, i5Sn, 
I57n, 1620, i63n; personnel, i6Sn, 
l66n, lyon, I74n, 176a: curri- 
cnlum, I76n, 1770, I78n, I7gn; 
textbooks, iS2n. Dependency, 
igin, igan. Ports and harbors, 
28411 

France, iS-24, 35-38, 257, 262, 267- 
269, 271 ; communes, ig ; prefects, 
18, 23, 24; Minister of Interior, 
iS, 23, 24 

General administrative supervision, 
36, 252, 253, 272 

Georgia, Finance : taxation, 73n, 
7Sn, gon ; municipal accounts, gin, 


92n; municipal indebtedness, gSn. 
I-Iealth: general s.'initary condi- 
tions, non; iierbonnel, 1 1 fin, Ii7n, 
Iign; waterworks, 1250, 12611; 

sewage systems, 1320 ; vital statis- 
tics, 1370. Education; general 
supervision, i4Sn, 1490, i5on, 
iS5n, I57n, i62n; personnel, i65n, 
l66n, lyon, lyfin; curriculum, 
lyfin, 17711; textbooks, iSan; fin- 
ance, i86n. Dependency and De- 
linquency; dependency, igin, igan, 
I95n; jails, 207n, 2o8n, 209n. In- 
cendiaiism, 236n, 238n. Libraries, 
247 

Grants-in-aid, 28, 32, 33, 47, 48, 
49. 58. 59; hospitals, 139, 140; 
education, general supervision 
over, 159-162 ; education, the 
teaching personnel, 164, 165 ; edu- 
cation, for the development of 
courses in agriculture, home econ- 
omics, industrial training, etc., 
178-182; education, school libiar- 
ies, 183 ; for poor relief, 195, 196 ; 
fire fighting apparatus, 244; li- 
braries, 24S 

Health, 5, 12, 17, 18, 27-29, 36, 106- 
141, 258-262 ; size of the proolom, 
106; state boards, 107-log; local 
boards, 106-109; general san'tary 
conditions, 109-115, 258, 259; re- 
ports, no; inspection, no, ill; 
advice, 111-114; ordinances, 114, 
ii5; local personnel, 109, 115-121, 
259-260; reports, 115; inspection, 
IIS; advice, 115; ordinances, 115; 
orders, 116; removal, 116; substi- 
tute administration, 117, nS; ap- 
proval, 119; appointments, 1 19 ; mu- 
nicipal health ordinances, 109, 122- 
124, 260 ; approval, 122 ; review, 
123, 123 ; ordinances, 124 ; vital 
statistics, 136-138, 260; necessity 
for, 136; reports, 137; ordinances 
regulating form, etc., 137; re- 
moval of local registrars, 13S ; ap- 
pointment of local registrars, 137; 
waterworks, log, 124-131, 261 ; 
danger in inefficient operation, 
124; reports, 124; inspection, 125; 
advice, 126, 127; approval of both 
construction and operation, 127- 
129; orders, 129, 130; ordinances. 
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131; removal, 13 1 ; sewage systems, 
109, 131-136, 261 ; reports, 131, 
132; iiispeetioa, 132; advice, 133; 
approval, 133-1351 orders, 136; 
swimming pools, 138, 139: hos- 
pitals, 139, 140 
Health personnel, see health 
Highways, 1S-21 

High schools, 179; see also education 
Home economics courses, 178 
Home rule, see centrali2ation vs. de- 
centralization 
Hospitals, see health 
Housing, 26, 30 

Idaho, Finance : taxation, 6in, 6411, 
75n, San, 85 n, gon ; municipal ac- 
counts, gin, 95n. Health; general 
sanitary conditions, i ion ; person- 
nel, Ii6n, ii 7 n, tign; municipal 
health ordinances, I22n, r 23 u; 

waterworks, 13011; vital statistics, 
I37n. Education ; general super- 
vision, i4Sn, l49n, iSon, iS3n, iJSn, 
I 57 n, l62n; personnel, i6Sn, i66n, 
i7on, 1730, i74n) curiicnlum, 

I 76 n, i 77 n, 17811; textbooks, iSzn. 
Dependency and Delinquency : 
police, 20 in; jails, 207n, 208n, 
209n. Odds and ends, 253n 
Illinois, Finance ; taxation, 64n, 6Sn, 
66n. 67n, 68 n, yin, 7211, 74n, 75 n, 
84n, S6n, Syn, 9011, gin. Health: 
general saiiilary conditions, non; 
personnel, li6n, 1 1711, lign; muni- 
cipal health ordinances, ia2n; 
sewage systems, I32n, I 33 n, 135 “: 
vital statistics, I37n, laSn ; misrcl- 
lany, i4on. Education: general 
supervision, 1480, I 49 ni 153 “, 
15511, isyn, l63n ; personnel, i63n, 
l66n. lyon, I73n, I74n; curri- 

culum, lySn; school buildings, 
18411. Dependency, igin, igan, 
I93n, I95n. Incendiarism, 2360, 
238n. Fire hazards, 239n, 240n, 
24ln, 24211, 243n. Libraries, 246n, 
247n. Ports and harbors, 248n. 
Odds and ends, 253n 
Illiterates, 142 

Incendiarism, see tires and nre 
hazards 

Incorporation of municipalities, 250 
Indebtedness, see linance 
Indiana, Finance : taxation, 64n, 6511, 


66n, 6711, 68n, 7111, 74n, 7511, 7611, 
7911, 86n, Sgn, gon, 9111 ; municipal 
accounts, gin, 940, gsn ; uuiiiicipai 
indebtedness, gbn, gSn, 9911, loon; 
municipal budgets, loan, I04n. 
Health : general sanitary con- 
ditions, lion, 11411; personnel, 
ii6n, liyn; municipal health 
ordinances, 122a ; waterworks, 
i2Sn, I26n, i2Sn, lagn, I3in; 
sewage systems, 1320, I33n, 13611 ; 
vital statistics, 1370, 13811; miscel- 
lany, 140. Education : general 
supervision, i4Sn, I49n, I50n, I52n, 

iSyn, iban, i63n ; personnel, i65n, 
l66n, lyon, lybn; curriculum, 
lybn, lyyn, lySu; textbooks, iSan; 
medical service, iSyn. Depend- 
ency and Deliquency ; dependency, 

igin, 19211. 19311, 194“, I 95 “> 

igSn; jails, 207x1, 2oSn, 20gn. 

Utilities: municipally owned utili- 
ties, 2i6n, 2i7n, 21811, aign, 222n, 
223n, 224n, 2270, 22Sn, 229n; 
specific utilities, 234. Incendiar- 
ism, 236n, 23811. Fire hazards, 
23911, 24on, 24IH, 24211, 243n. 

Odds and ends, 25on 
Industrial training, 178 
Inspection, 26, 27, 41-43, 58, 59; re- 
lative to taxation, 66-71 ; accounts, 
31, 63, 64, 91-93: general sanitary 
conditions, 110, ill; local health 
personnel, nS; waterworks, 12S : 
sewage systems, 132 ; swimming 
pools, 138, 139; general super- 
vision over education, 149-151; 
leaching personnel, 164; school 
buildings, 184; school finance, 
18S; almshouses, 192-194; jails, 
208; raunicipally owned utilities, 
217-222; specifically mentioned 
utilities, 231; incendiarism, 238; 
fire hazards, 240 

Iowa, Finance : taxation, 6111, 64n, 
75n, 86n, 88n, gon; municipal ac- 
counts, gin, gan, gsn, 94n, ggn; 
municipal indebtedness, g6n, gSn, 
ggn, loon; municipal budgets, 
lOOn, I02n, I04n. Health: general 
sanitary conditions, non, iian; 
personnel, 11611, iiyn; municipal 
health ordinances, I23n; water- 
works, 1250, 12611, laSn, 12911, 
I 3 in; sewage systems, 132H, 13311, 
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13411, 13511, 13611 ; vital statistics, 
13711, 13811. Education: general 
supervision, 14811, I49n, iSon, I53n, 
15511, I57n, l62n, l63n; personnel, 
1650, l66n, I70n, 17311, 1740; cur- 
riculum, 1760, I77n, 1780, I7gn; 
school libraiies, 1830. Utilities: 
specific utilities, 2310, 2320. In- 
cendiarism, 2360, 2380. Fire haz- 
ards, 23911, 24on, 24in, 2420. 

Libraries, 2460, 2470. Odds and 
ends, 2500 

Jails, see delinquency 

Judicial supervision, 13 

Xansiis, Finance : taxation, 640, 66n, 
67n, 68n, 7111, ^2n, 740, 75n, 760, 
77 n, Son, 8in, 840, 86n, gon, gin; 
municipal accounts, gsn; muni- 
cipal indebtedness, gfin, ggn ; 
municipal budgets, loin, I02n. 
Health : general sanitary condi- 
tions, non, ii4n; personnel, ii6n, 
ll7n, lign, I2in; municipal health 
ordinances, I22n, I23n; water- 

works, I24n, l2Sn, I26n, I 28 n, 
lagn; sewage systems, 1310, I32n, 
I33n, I35n; vital statistics, 1370, 
i3Sn, Education : general super- 
vision, 1480, l49n, i5on, iSSn; 
personnel, 165U, l66n, I70n, 17411; 
curriculum, i76n, 17711, lySn, 

lygn, i8on; textbooks, iSzn. Util- 
ities : specific utilities, 232. In- 
cendiarism, 236n, 238n. Fire haz- 
ards, 23gn, 240n, 242n, 243n 

Kentucky, Finance : taxation, 64n, 
65n, 66n, byn, 68n, yin, 72n, ysn, 
76n, S4n, S6n, gon, gin ; municipal 
accounts, gin, g2n. Health; gen- 
eral sanitary conditions, non, 
Iran, Il4n; personnel, Ii6n, ngn, 
lain ; municipal health ordinances, 
I22n, I23n; waterworks, 1250, 

I26n, laSn, 1300, 1310; sewage 
systems, 1320, 1330, 1340, 1360; 
vital statistics, I37n, I38n. Educa- 
tion ; general supervision, I48n, 
I49n, iSon, I53n, 1550, isyn, 16211, 
16311; personnel, i65n, i66n, lyon; 
cuirioulum, 17611, 17711, lySn; 

textbooks, iSan ; school libraries, 
1830; school buildings, lS4n; fin- 
ance, i86u, iSyn. Incendiarism 


236n, 238n. Fire hazards, 239n, 
240n, 24in, 2420, 243n. Libiarics, 
246n, 247n 

Legislative supervision, 13, 14, 35 

Libraiies, 246, 247, 271 

Lock-ups, see delinquency 

Louisiana, Finance ; taxation, 6on, 
6in, 6411, 65n, 65n, fiyn, 68n, yon, 
yin, 72n, 75n, 7611, 84n, S6n, Syn, 
gon, gin; municipal accounts, gin, 
gan, g4n. Health : general sani- 
tary conditions, non, nan, Il3n, 
1140; personnel, Il6n, liyn, ngn, 
i2ln; municipal health ordinances, 
I22n ; waterworks, 1250, lafin, laSn, 
I3in; sew.age systems, I32n, I33n, 
i34n> 1350, 136U; vital statistics, 
1360, 13 yn, I38n. Education; 

general supervision, 14811, 1490, 
I53n, I55n, isyn, l63n; personnel, 
1650, 16611, lyon, I74n; curriculum, 
1760, lySn; textbooks, iSan; 
school libraries, 1830. Depend- 
ency and Delinquency; depend- 
ency, igin, igan; jails, aoyn, 
2o8n. Incendiarism, 236n, 238n, 
Fire hazards, asgn, 24011, 24in, 
242n. Libraries, 2460, 24711. 

Ports and harbors, 2490. Odds 
and ends, 25on, 253a 

Maine, Finance; taxation, 64n, 65a, 
66n, 67a, 68n, 71a, yan, 75n, 
840, gon, gin; municipal accounts, 
gin, g2n, g4n, g5n. Health ; gen- 
eral sanitary conditions, non, 
ti3n, Il3n, 1140; personnel, ii6n, 
liyn, lign, I2in; municipal health 
ordinances, I22n, I23n ; water- 
works, i2Sn, I26n, i28n, i3on ; 
sewage systems, 13211, 1330, 1340; 
vital statistics, I37n, 1380. Edu- 
cation : general supervision, 148U, 
14911, I50n, 1S311, I55n, 157U, 

l62n; personnel, i65n, i66n, lyon; 
curriculum, I76n, lyyn, lygn; 
school buildings, 1840, i85n ; 
medical service, iSyn. Depend- 
ency and Delinquency: depend- 
ency, igin, igan, igsn, igsn, igdn, 
igyn, igSn; police, 20ln; jails, 
aoyn, 2o8n, 20911, 2ion. Utilities: 
municipally owned utilities, zi6n, 
2i7n, 2i8n, aign, 2230, 224n, 
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22711, 22811, 229:1 ; specific uLilities, 
23111, 23211. Incendiarism, 230n, 
237n, 238n. Fire hazards, 23gn, 
24011, 24in, 242n. Odds and 

ends, 25on 

Mandamus, 27 

Maryland, Finance; taxation, Gjn, 
66n, 670, 6Sn, 7in, S4n, 86n, 87n, 
8911, gon, gill ; municipal accounts, 
gin, g2n, gjn, g6n. Health ; gen- 
eral sanitary conditions, non, 
Ii2n, ii3n, ii4n; personnel, n6n, 
Ii7n; waterworks, 1240, 1250, 

I26n, I27n, laSn, izgn, I3in; 

sewage systems, 13 in, 13211, 1330, 
I34i>i 13511J 13611 ; vital statistics, 
I37n, i38n. Education : general 
supervision, 1480, 1490, 15OU, 

iS2n, I53n, 1550, 1570, 1630; per- 
sonnel, i6sn, i66n, l7Qn, i74n, 
176U; curriculum, 1760, I77n, 

I7gu; school buildings, i84n. Po- 
lice, 20ln. Utilities: municipally 
owned utilities, 2i(3n, 2i7n, 2i8n, 
2l9n, 222n, 223n, 2240, 2270, 

22Sn, 229n. Incendiarism, 236n, 
23Sn. Fire hazards, 24011. Li- 
braries, 24Gn, 247n 

Massachusetts, Finance: taxation, 
64n, 66n, 67n, 7in, 83n, 86n, gon, 
gin; municipal accounts, gin, 94n, 
9Sn ; municipal indebtedness, g6n, 
9811. Plealth; general sanitary 
conditions, non, 11211, Ii3n, iT4n; 
personnel, Il 7 n, iign; municipal 
health ordinances, I22n, I23n ; 
waterworks, I24n, i25n, I26n, 

I28n, 12911, 13 in; sewage systems, 
I32n, I33n, I34n, 1360 ; vital 

statistics, I37n ; miscellany, I39n, 
i4on. Education : general super- 
vision, I48n, I49n, iSon, I53n, 

1551I1 1571IJ l62n; personnel, 

16511, i66n; curricuUun, 17911; 

school buildings, i84n. Depend- 
ency and Delinquency ; depend- 
ency, igin, igan, igsn, I94n, 

I95n, ig6n, igSn, iggn ; police, 
20in; jails, 2070, 2oSn, 2lon. 

Utilities: specific utilities, a3in, 
2340. Incendiarism, 236n, 238n. 
Fire hazards, 23gn, 24on, 24in, 
242n, 243n. Civil service, Z45n. 
Libraries, 247n. Ports and har- 
bors, 24911 


Maternity, 30 

Maternity aid, 30 

Mechanisms of control, 39-59 ; see 
also each specific mechanism 

Michigan, Finance ; taxation, 6on, 
64n, 65n, 66n, 67n, fiSn, 7in, 75n, 
7bn, 7911, 8411, 86n, gon, gin; 
municipal accounts, gin, 9211, 95n, 
g6n; mimicipal indebtedness, ghn, 
gSn. Health : general sanitary 
conditions, non, Il2n, Il3n, 
Ii4n; personnel, Ii 7 n, I20n; 
municipal health ordinances, 
I23n ; waterwoiks, 12411, I25n, 

I26n, izSn, izgn, 1310; sewage 
systems, I3ln, I 32 n, I33n, I 34 n, 
i35t>> 136U ; vital statistics, 1370. 
Education ; general supervision, 
I48n, I49n, i 5 on, iS5n; person- 
nel, i66n, i7on, 17411, I 76 n; cur- 
riculum, I76n, I79n, iSln; text- 
books, l82n ; school buildings, 
l84n; finances, l86n. Depend- 
ency and Delinquency; depend- 
ency, 19111, 1920, I93n, I97n, igSn; 
jails, 207n, 2o8n, 21011, 2Hn. 

Municipally owned utilities, zi6n, 
228n, 22911. Incendiarism, 236n, 
23811. P'iie hazards, asgn, 24on, 
24 in, 242n, 243n. Libraries, 

246n. Odds .and ends, 25on, 252n 
Minnesota, Finance ; taxation, 64n, 
65n, 66n, 6Sn, 7in, 72n, 75n, ybn, 
Sqn, S6n, 8gn, gon, gin; munici- 
pal accounts, gin, gzn, g3n, g4n, 
95n, gOn. Health ; general sani- 
tary conditions, lion, Ii4n; per- 
sonnel, Ii6n, Ii 7 n, 12111; water- 
works, I25n, 12811, lagn ; sewage 
systems, 1340, 1350 ; vital statis- 
tics, I37n, l3Sn. Education; 
general supervision, I48n, I49n, 
15511; personnel, l6Sn, i66n, i7on, 
17311! 17411; curriculum, lygn; 

school libraries, i83n; school 
buildings, i84n, i85n. Depend- 
ency and Delinquency: depend- 
ency, igin, 192U, igsn, I95n, 
I97n; jails, 20 7n, 2o8n, 2 ion, 

2iin. Incendiarism, 236n, 2370, 
a38n. Fire hazards, 24on-242n. 
Libraries, 246n, 247n. Odds and 
ends, 25on, 252n 

Mississippi, Finance : taxation, 64n, 
65 n, 66 n, 67n, 68 n, 7 in, 72n, 75 n, 
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7611, 8mi, 86n, Qon, gm ; munici- 
pal accounts, gin, gan, 94n, gsn; 
municipal indebtedness, gbn, gSn 
Health general sanitary condi- 
tions, non, Il4n; personnel, Il 7 n, 
I 3 ln ; municipal health ordin- 
ances, I22n, watciworhs, 1300, 
vital statistics, I37n, 1380. Edu- 
cation general supervision, 1480, 
14911, 15011. I52n, iSSit. 155 ", 

1570, 1630; personnel, l66n, 

lyon, curriculum, 1760, I 77 n, 

textbooks, 18211. Incendiarism, 
236. 2370, 238n. Fire hazards, 
240n, 24in, 2420 Odds and 

ends, 25on 

Missouri, Finance taxation, 6on, 
640, 6sn, 6611, 670, 68n, yin, 720, 
74n, 75n, 840, 86n, gon, gin, 
municipal accounts, gin, gan, gsnj 
municipal indebtedness, gCn, gyn, 
gSn Health general sanitary 
conditions, non, 1130, 1140; per- 
sonnel, n6n, iiyn, iignj muni- 
cipal health ordinances, I22n; 
waterworks, I24n, I25n, I 26 n, 

I28n, 13111, sewage systems, I 32 n, 
133", 136", vital statistics, I37n, 
ijSn. Education general snp.r- 
vision, i4Sn, i4gn, ison, i52n, iS5n, 
157"; personnel, 16511, l66n, lyon, 
I74n; ciirnculum, i77"i 179", 

textbooks, iSan. Dependency and 
Delinquency: dependency, iqin, 
igan, igsn, ig5n, igSn; -police, 
20in; jails, 2oSn, aion. Util- 
ities • municipally owned utilities ; 
2i6n, aiyn, 2i8n, aign, 222n, 223n, 
224n, 227n, 22811, 22gn. Libraries, 
247" 

JXontana, Finance : taxation, 64n, 
65n, 66n, 67n, 68", 70n, 7ln, 

73n, 75n, 76n, 84n, 86n, gon, gin; 
municipal accounts, gm, gun ; 
municipal budgets, I04n. Health 
general sanitary conditions, non. 
11211, Il3n, Il4n: personnel, Ii6n, 
iiyn, ll8n, lign, I21n; municipal 
health ordinances, I22n, I23n; 

waterworks, I24n, 1250, I26n, 

1280, i3on, i3in; sewage systems, 
I32n, 1330, 1340, 1360; Vital 

statistics, 13 7u, 13811; miscellany, 
I40n. Education : general super- 
vision, I48n, I4gn, iS2n, I53n, 


i55"> 157"! 16311; peisonncl, i65n, 
16611, I74n, cuinciilum, I 76 n, 

lyyn, I7gn, textbooks, iSan; 
school libiaiies, 1830; school 
buildings, 18411. Dependency and 
Delinquency dependency, igiu, 
igan, igsn ; jails, 2o8n. Utili- 
ties municipally owned utilities, 
2i6n. 21711, 2i8n, aign, 223n, 
224n, 227n, aaSn, aagn Incen- 
diarism, 236n, 238n. Fire haz- 
ards, 2390, 24011, 24in, 242n 

Municipal health officer, see health 

Municipal ordinances, 20, 32 

Municipal health ordinances, see 
health 

Municipally owned utilities, 212-234, 
269271; the pioblem, 212-215; 
municipally owned utilities gen- 
erally, 215-230, reports, 215-217; 
inspection, 217222, appioval of 
municipal ownership and opeia- 
tion, 223, 223 , approval of rates 
and schedules, 223 ; review of 
rates and schedules, 223-227 ; 
rules and regulations, 228-230. 
Supervision ovei specific utilities, 
wharves, waterfiont developments, 
dams, waterworks, etc, 231-234; 
inspection, 231; advice, 231; ap- 
proval, 231-234 

Nebraska, Finance . taxation, 64n, 
66n, 6711, 68 n, yin, 7511, 84 n, 86n, 
Sgn, gon, gin; municipal accounts, 
gin, g2n, gsn ; municipal in- 
debtedness, g6n, 97n, g8n. Health . 
geneial sanitary conitions, non, 
Il2n, Il4n: personnel, Ii6n, Iiyn, 
iign; vital statistics, isyn, 13811, 
Education • general supervision, 
I 48 n, I49n, iSon, i5Sn, 15711, 

ifian; personnel, i66n, lyon, 17411; 
curriculum, lyyn, lygn Depend- 
ency and Delinquency * depend- 
ency, 19 in, igan, igsn, igyn, 
igSn; jails, 2oSn, 2ion. Incen- 
diarism, 236n, 238n. File haz- 
ards, 24on, 24in, 242n. Libraries, 
247" 

Nevada. Finance: taxation, 64n, 65n, 
66n, G/n, 6Sn, 7in, 75n, 84n, 86n, 
gon, gin ; municipal accounts, 
gin, gan; municipal indebtedness, 
ggn; municipal budgets, I04n. 



INDEX 


283 


Health ; general sanitary con- 
ditions, non, Ii2n; municipal 
health ordinances, I22n ; vital sta- 
tistics, 1380. Education : general 
supervision, 1480, I4gn, iSon, 
1520, 15511, I57n; personnel, 1650, 
l66n, I yon, 1740; curriculum, 
lyfin, lyyn, lyqn; tcxtboolcs, i82n ; 
school libraries, 1830; school 
buildings, 1840. Municipally 
owned utilities, 2i6n, uiyn, 2i8n, 
2240, 22Sn 

New Hampshire, Finance : taxa- 
tion, 64n, 650, 66n, byn, 68n, yin, 
73 ", 75n, 840, 86n, gon, gin; 
municipal accounts, gS"- Health: 
general sanitary conditions, non, 
Il2n, ii3n, 1140; personnel, iign, 
I2in; municipal health ordin- 
ances, I22n; waterworks, I25n, 
laGn, I28n, 1300, i3tn; sewage 
systems, 1320, 1330, 13411, 13611; 
vital statistics, 1370.; miscellany, 
I40n. Education : general super- 
vision, 1480, i49n, 15011, issn, 
I55n, i62n, 1630; personnel, i66n, 

I yon, iy3n, 17411, iy6n; curri- 
culum, iy6n, I77n, lygn. Depend- 
ency and Delinquency; delin- 
quency, igin, igan; police, 20in; 
jails, 2oSn. Specific utilities, 
232n. Incendiarism, 236n. Li- 
braries, 2460, 247n. Ports and 
harbors, 24911 

New Jersey, Finance ; taxation, 65n, 
66n, 6yn, 68n, 7in, 75n, 76n, ygn, 
8411, 86n, gon, gin; municipal ac- 
counts, gin, 9211; municipal in- 
debtedness, gbn, gyn. Health: 
general sanitary conditions, lion, 
ilin, Il2n, Ii3n, Ii4n; personnel, 
Ii6n, liyn, iign, I2in; municipal 
health ordinances, I22u; water- 
works, I24n, i2Sn, I26n, laSn, 
I3in; sewage systems, I3in, I32n, 
i33n, 13411, I35n, I36n ; vital 

statistics, I3yn, I38n; miscellany, 
14OU. Education : general super- 
vision, I48n, I4gn, i5on, issn, 
i62n, i63n ; personnel, i66n, lyon, 
iy4n ; curriculum, iy6ii, lyyn, 
lygn; school buildings, l8sn; fin- 
ance, iSyn. Dependency and 
Delinquency : dependency, igin, 
igan, 'I93rt; jails, 2o8n, 2ion. 


Utilities: municipally owned util- 
ities, 2i6n, 2iyn, 2iSu, 2ign, 223n, 
224n, 227n, 22811, 22911 ; specific 
utilities, 23in, 23211, 234n. Fire 
hazards, 239n. Civil Service, 245n. 
Ports and harbors, 2500 
New Mexico, Finance ; taxation, 65", 
6611, 6yii, 68n, yin, y5n, 76n, 8411, 
8611, gon, gin; municipal accounts, 
gin, 92n; municipal indebtedness, 
gbn; municipal budgets, I02n. 
Health: general sanitary con- 
ditions, non, iiin, Il2n, 11311, 

ii4n; personnel, li6n, 11711, iign, 
lain; municipal health ordin- 
ances, I22n; waterworks, 1250, 

I26n, i2Sn, i3on, 13111 ; sewage 
systems, 1320, 1330, 1340, I35n, 
1360; vital btntislics, 13711, isSn ; 
miscellany, i4on. Education; 
general supervision, I48n, 1490, 

I52n, I53n, I55n, 15711, i63n: per- 
sonnel, i66n, lyon, 17411, T76n ; 

curriculum, 17611, 17711, lygn; 

textbooks, iSan. Utilities; mu- 
nicipally owned utilities, 224n, 
22711 ; specific utilities, 232n. Odds 
and ends, 252n 

New York, Finance ; taxation, 6on, 
6in, 65n, 66n, fiyn, 68n, yin, 730, 
75n, 83n, 8411, 86n, 88n, gon, gin; 
municipal accounts, gin, gan, 93n, 
gSn ; municipal indebtedness, 9S1.. 
Health : general sanitary con- 
ditions, non, iiin, Ii3n, I14n; 
personnel, 11611, iiyn, iign, mu- 
nicipal health ordinances, I22n, 
I23n ; waterworks, 1250, I26n, 

laSn, I30n, I3in; sewage systems, 
I32n> 133", I34n> 135 ", 136 ": 
vital statistics, 137", 1380 ; mis- 
cellany, I40n. Education ; gen- 
eral supervision, i4Sn, I49n, I50n, 
I52n, lS5n, isyn, l63n; personnel, 
l65n, i66n, lyon, I73n, I74n, 

lyfin; curriculum, 17 7", 179"! 

school libraries, iS3n; school 
buildings, l84n; medical service, 
iSyn. Dependency and Delin- 
quency; dependency, igon, igin, 
igan, I93n, igsn, igSn; police, 
2oin; jails, ao8n, 21011, 2iin. 

Utilities : municipally owned utili- 
ties, 2i6n, aiyn, aiSn, aigu, 222n, 
223n, 224n, 227n, 228n, aagn. 
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Civil Service, 24511. Poits and 
haibors, 24911. Odds and ends, 
25211 

North Carolina, Finance; taxation, 
650, 66n, hyn, 68n, yin, ysn, ySn, 
840, 86n, gon, gin ; municipal ac- 
counts, 940 ; municipal indebted- 
ness, gbn, gyn, gSn. Health: gen- 
eral sanitary conditions, non, 
inn, Ii2n, Ii4n; peisonnel, non, 
iiyn; waterworks, 1250, I 26 n, 

I28n, I3in; sewage systems, I34n ; 
vital statistics, I37n, 1380. Edu- 
cation ; general supervision, i^Sn, 
I52n, I53n, I55n, isyn; personnel, 
i65n, i66n, lyon, lySii- cuiri- 

ciiliim, lygn; textbooks, 18211; 
school buildings, 1840; medical 
service, iSyn. Dependency and 
Delinquency : dependency, igin, 
igan, igsn, igyn; jails, 2o8n, 
21011, Incendiarism, 23fin, 2380. 
Fire hazards, 23gn, 240:1, 242n. 
Libraries, 246n, 24yii. Polls and 
harbors, 2500 

North Dakota, Finance; taxation, 
gon ; municipal accounts, 94n ; 
municipal indebtedness, g6n; mu- 
nicipal budgets, I04n. Flealth: 
general sanitary conditions, non, 
inn, ii4n| personnel, ii6n; mu- 
nicipal health ordinances, laan; 
waterworks, I26n, laSn, 13011, 
I3in ) sewage systems, I32n, 13311, 
1341b I3bn; vital statistics, I37n, 
I38n ; miscellany, I40n. Educa- 
tion : general supervision, i4Sn, 
I49n, iSon, iS2n, 15311, i5Sn, 
I57n; personnel, i 65 n, i66n, lyon, 
I74n; curriculum, lybn, lyyn, 
lygn; textbooks, iS2n; school 
buildings, i84n. Incendiarism, 
336n, 338n. Fire hazards, 240n, 
24itt. 242n, 243n, 244U. Libraries, 
246n, 247n 

Ohio, Finance : taxation, 65n, 66n, 
byn, 68n, yin, ysn, y4n, ysn, ybn, 
83n, 84n, 86n, gon, gin; municipal 
accounts, gtn, 92n, gSn. Health: 
general sanitary conditions, non, 
irin, Il2n, nsn, 114UI personnel, 
il6n, iiyn, iigu, i2tn; municipal 
health ordinances, I32n ; water- 
works, i25n, labn, i28n, 1300, 


I3ln; sewage sybteins, 1310, 13311, 
13311. 13411. 13511. 1360; vital sta- 
tistics, I3yn, 1380. Education ; 

general supervision, 14811, I4gn, 

15011, I52n, 15311, I55n, isyn, 

i63n; personnel, l65n, i66n, lyon, 
I74n; curriculum, iy6n, lyyn, 
lygn; textbooks, iSan ; school 

buildings, l84n; medical service, 
iSyn. Dependency and Delin- 

quency : dependency, igin, igan, 
igSn, igyn; jails, 2o8n, 3ion. 
Municipally owned utilities, 3l8n, 
228n, 22gn. Incendiarism, 236n, 
agSn. Fire hazards, 23gn, 240n, 
24in, 242n. Civil service, 245n. 
Libraries, 24yn. Odds and ends, 
252n 

Oklahoma, Finance: taxation, fisn, 
75n, gon ; municipal indebtedness, 
gbn, gSn ; niimicipal budgets, 
lOOn. Health ; general sanitary con- 
ditions, non, inn, ii2n, n3n, 
Ii4n; personnel, Ii6n, Il 7 n, 
Jign; waterworks, I24n, I 25 n, 

I26n, 12811, I30n ; sewage systems, 
I3in, I32n, 13311, I34n, I 35 n, 

I36n: vital statistics, I37n, I38n. 
Education ; general supervision, 
I48n, 1490, 1520, 15311, i 5 Sn, 

15711! personnel, i 66 n, i7on, 
I74n; curriculum, I76n, I77n, 

lygn; textbooks, 18211; school 
buildings, iS4n. Dependency and 
Delinquency: dependency, 1 9 in, 
ig2n, igSn; jails, 2o8n, aion, 

2Tin. Incendiarism, 236n, 238n. 
Fire hazards, 23gn, 34on, 24in, 
242n. Libraries, 247n, 248n 

Orders, 29, 53, 54, 58, 59; relative 
to taxation, 83-8G ; local health 
personnel, 116; waterworks, 12g, 
130 ; sewage systems, 136 ; con- 
ditions in almshouses, 198 ; con- 
ditions in jails, 211; fire hazards, 
241 

Ordinances, 22, 26, 27, 54, 55, 58, 
59; relative to taxation, 86, 87; 
the set-up of accounts, 95, 96 ; the 
set-up of budgets, 104, 105 ; gen- 
eral sanitary conditions, 114, tiS ; 
local health personnel, 115 ; muni- 
cipal health ordinances, 124; 
waterworks, 13 1 ; vital statistics, 
137; the general supervision of 
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eilucation, 162, 163; the teacliing 
per^^mel, 165-173; the school cur- 
riculum, 176-778; the selection oC 
textbooks, 182, 183 ; school li- 

bruiies, 183 , school buildings, 
1S5, 186; medical service in the 
schools, 1S7; alnrshoirscs, iq8; 
jails, 210; municipally owned 
utilities, 228-330; fire hazards, 
342, 243 

’fliegon, Finance: taxation, Gon, 6in, 
6Sn, 6611, 6711, 6811, 7in, 75n, 8611, 
gon ; municipal budgets, I02n, 
1040. Health ; general sanitary 
conditions, non, nin, Ii4n; per- 
sonnel, ii6n, ii7n, iign, 12111; 
municipal health ordinances, I22u, 
123U; waterworks, 12511, I26n, 

I28n, 13011, I3in; sewage systems, 
I32n, I33n, I34n, 13611 ; vital sta- 
tistics, I 37 n, 1380 ; miscellany, 

I 40 n, Education ; general super- 
vision, I48n, 141)11, iSon, I 52 n, 

iS3n, I55n, r62n, idjn ; personnel, 
l66n, lyon, 17311, I74n; curricu- 
lum, t76e, 17711, 17911 ; textbooks, 
iSan. Dependency, igm, igan, 
igSn. Municipally owned utilities, 
22811. Incendiarism, 236n, 23811. 
Fire hazards, 239n, 240n, 24in, 
a42n, Libraries, 24711. Ports 
and harbors, 24gn, Odds and 
ends, 25311 

Penal institutions, see delinquency 

Pennsylvania, Finance ; taxation, 
gon. He.ilth : general 3.anitary 
conditions, non, mn, 11411; per- 
sonnel, Il6n, n 7 n, iign; munici- 
pal health ordinances, I 23 n, I 33 n; 
waterworks, 1240, 1250, I26n, 

I28n, I3cin ; sewage systems, 1320, 
i33n, 13411 ; vital statistics, 1370, 
I38n. Education : general super- 
vision, 148U, t49n, 16211; person- 
nel, r65n, 16611, lyan, I74n, 176a; 
curriculum, I76n, I77n, I 79 n: 

school buildings, 18421, 1S5U. De- 
pendency and Delinquency : de- 
pendency, igin, ig2n, 1930, I97n, 
igSn; jails, aoSn, 2ion, 2iin, 
Municipally owned utilities, 21611, 
222n, 333n, aaSn, 22gn. Incen- 
diarism, 236n, 23Sn. Fire haz- 
ards, 2390, 24on, 24in, 242n, 2430. 
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Libiaiies, 24611, 24711. Odds and 
ends, 25311 

Places of public assembly, 138 
X’olice, see delinquency 
Ports and haibors, 24S, 249, 272 
Poor lelieC, see dependeiicj 
Piovisional oideis, 27 
Priissm, 15-17, 35-38, 257, 262, 267- 
269, 271; Piussian distiict com- 
mittee, 16; Prussian distiict presi- 
dent, 16 ; Prussian provincial 
council, lO; Prussian piovinciai 
president, 15 ; Prussian Minister 
of Interior, 1$ 

Publicity, 43 ; in connection with 
taxation, 71 ; in connection with 
health activity, il, 1I2; in con- 
nection with edueation, 157, 158 
Public utilities, see municipally owned 
utilities 

Public welfare, see dependency 

Quarantine, 122-124 

Regionalism, 24, 34; see also cen- 
tralization vs, decentralization 
Registrars of vital statistics, see 
health 

Removal, 16, 20, 27-29, 55, 56, 58, 
59; of lax officials, 89; accounting 
officials, 96; local health officeis, 
116; waterworks operators, 131; 
registrars of vital statistics, 138 ; 
school teachers, 174-176; police 
officials, 202, 203 ; municipal civil 
service commissioners in New 
York, 24S ; municipal civil service 
commissioners in Massachusetts, 
246 

Reports, 6, 39, 40, 41, 58, 59; re- 
lative to taxation, 64. 65 ! debts, 
97'99i general sanitary conditions, 
no. III ; local health personnel, 
115; waterworks, 124; sewage 
systems, 131, 133; vital statistics, 
137 ! general supervision over 
education, 147-149 : education, the 
leaching personnel, 164; destitu- 
tion, igi ; jails, 20S ; municipally 
owned utilities, 215-217 ; incen- 
diarism, 237 ; fire hazards, 238 ; 
New York civil service commis- 
sion, 245 ; Ohio civil service com- 
mission, 246; libraries, 246 
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Revi«w, 29, 30, 51, 52, 58. 59; of tax 
assessments, 74-S2 ; municipal 
health ordinances, 122, 123; dis- 
putes concerning local boards of 
education, 163, 164; certain activi- 
ties of the teaching personnel, 173, 
174; rates and schedules of muni- 
cipally owned utilities, 223-227 ; 
local action to eliminate lire haz- 
ards, 239 

Rhode Island, Finance ; taxation, 
9011; municipal accounts, gin, 
9211 ; municipal indebtedness, gbn. 
Health ; general sanitary con- 
ditions, non, 1 1 in, Ii2n, 1140; 
personnel, Ii7n; sewage systems, 
I32n, I33n, I36n ; vital statistics, 
t37ti. I38n ; miscellany, isgn. 
Education ; general supervision, 
I48n, i49n, 15011, i52n, i53n, issn, 
15711, i62n, i63nj personnel, l66n, 
i7on, i72n, I74n; curriculum, 

17911. Police, 20ln. Utilities: 
municipally owned utilities, 2l6n, 
21711, 31811, aign, 224n, 227n, 
22Sn, 22gn; specific utilities, 2310. 
Incendiarism, 230n. Ports and 
harbors, 2490 

Sanitary conditions, see health 
Sanitary survey, 113 
Schedules and rates of service, see 
mnnicipally owned utilities 
School buildings, 184 
School curriculum, see education 
School finance, 1S6 
School libraries, 183 
School medical service, 187 
Schools, see education 
Services, 46, 47 
Sewage systems, see health 
Sickness, lo6n ; also see health 
South Carolina, Finance: taxation, 
65n, 66n, fiyn, 68n, 7ini 73°. 7Sn, 
7611, S4n, 85n, 87n, 8911, gin. 
Health: general sanitary con- 
ditions, non, 1 1 in, I12n, Il3n; 
personnel, Il6n, liyn, iign, 12in; 
municipal health ordinances, 
Ii 2 n; waterworks, 12511, 1260; 
sewage systems, 1320, I33n, I36n; 
vital statistics, 1370, 13811. Educa- 
tion r general supervision, I48n, 
I49n, i5Qn, I53n, I57n, i62n, 16311; 
personnel, I70n, 173U, I74ni cur- 


riculum, I76n, 17711, 17911; text- 
books, 18211. Ineendiari.sin, 236n, 
23S11. Fire hazards, 239n, 2400, 
2410. Ports and harbors, 249n 
South Dakota, Finance : taxation, 
65n, 66u, 67n, 68n, 7in, 7311, 75n, 
7611, 84n, S611, gon, gin; municipal 
accounts, gin, 92n, g5n. plealth; 
general sanitary conditions, non, 
inn, nan, 11311, n4n; personnel, 
n6n, nyn, lign, I2in; municipal 
health ordinances, I23n ; water- 
works, i2Sn, I26n, laSn, 1300 ; 
sewage systems, 1320, I33n, 136U; 
vit.il statistics, 13711, 138U. Edu- 
cation : general supervision, 14811, 
I4gn, ison, iS3n, issn, 1620 ; per- 
sonnel, i66n, i7on, 17311 ; curri- 
culum, I7gn; school libraries, 
1830; school buildings, 18411; fin- 
ance, i86n. Dependency and De- 
linquency : dependency, ipm, 
19211; police, 20ln; jails, 2oSn. 
Municipally owned utilities, 2i6n, 
2l7n, 2i8n, 2ign, 223n, 234n, 
227n, 228n. Incendiarism, 2360, 
238n. Fire hazards, 240n, 24in, 
24zn. Libraries, 246n, 247n. 

Odds and ends, 252n 
State-local relations, see centraliza- 
tion vs. decentralization 
Slate tax commission, see finance 
Superintendents of education, 153; 
see also education 

Subsidies, 49, 50 ; to education, i5g, 
- 160 

Substitute administration, 57-59; in 
connection with certain phases of 
taxation, go; debts, 97; budgets, 
too; local health activity, 117, iiS 
Swimming pools, see health 

T.axation, .see finance 
Tax conferences, see finance 
Teachers’ certificates, see education 
Teachers’ institutes, see education 
Teaching personnel, see education 
Tennessee, Finance: taxation, 6011, 
6in, 7on, yin, gon. Health: gen- 
eral sanitary conditions, non, 
llin, Il4n: personnel, 11611, iI7n, 
Iign; vital statistics, I37n, isSn. 
Education : general supervision, 
i4Sn, I4qn, 1500, I52n, I55n, 

i62n; personnel, i65n, l66n, I70n, 
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17411; purriculiim, 17711, 17911; 

textbooks, 18211; school libraries, 
18311. Dependency and Delin- 
quency: dependency, igiu, I92n, 
I95n, iqSn; jails, 2o8n, 2ion. In- 
cendiarism, 236U, 23S11. Fire 

hazards, 2390, 240n, 3410, 242n, 
24311. Libraries, Z47n. Ports 
and harbors, 25011. Odds and 
ends, 25311 

Texas, Finance: taxation, 650, gon; 
municipal accounts, gin, gan ; 
municipal indebtedness, gbn, gSn. 
Health: general sanitary con- 
ditions, non, 1 1 in, Il3n, 1140; 
personnel, Ii7n, I2ln; municipal 
health ordinances, I22n ; water- 
works, I25n, I26n, laSn, I30n, 
I3in; sewage systems, 1320, 1330, 
1340, I35n, I36n; vital statistics, 
13711, I38n. Education: general 
supervision, I48n, I4gn, I57n, 
l62n, i63n; personnel, l66n, l7on, 
I74n; curriculum, I76n, I77n; 

textbooks, i82u; school buildings, 
i84n; finance, l86n. Incendiar- 
ism, 236n, 23Sn. Fire hazards, 
24on, 24111, 242n. Libraries, 

246n, 2470, 248n 
Textbooks, 1S2 
Tuberculosis, 30, 139 
Tutelle administrative, ig 
Ultra vires acts, 13 
Utah, Finance : taxation, 65n, 66n, 
67n, 6Sn, 7in, 750, 76n, 86n, gon, 
gin ; municipal accounts, gin, gan. 
Health : general sanitary con- 
ditions, non, II in, lI3n, li4n; 
personnel, Ii6n, Ii7n; municipal 
health ordinances, I22n ; water- 
works, I25n, I26n; sewage 

.systems, I32n, I33n; vital statis- 
tics, I37n, I3Sn; miscellany, I40n. 
Education : general supervision, 
14811, I4gn, iSon, i52n, I53n, 

I55n, I57n, iban; personnel, ibSn, 
i66n, i7on; curriculum, i76n, 
177U, i7gn; textbooks, iSan; 
school buildings, i84n, iSgn; fin- 
ance, iS6n, Utilities : municipally 
owned utilities, 2i6n, 21711, 2l8n, 
aign, 224n, 227n, 22Sn, aagn. 

Libraries, 246n, 247n, 248n 
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Utilities, 1S-21, 33 ; see also muni- 
cipally owned utilities 

Venereal disease, 30, 140 

Vermont, Finance : taxation, 65n, 
7in, 7311, S4n, 86n, Sgn, gon, gin; 
municipal accounts, gin, gan. 
Health: geneial sanitary con- 
ditions, lion, iiin, ii4n; person- 
nel, ll7n, iign, I20n; waterworks, 
125, I 26 n, I30n, 1310; miscellany, 
I40n. Education ; general super- 
vision, I48n, I4gn, i5on, I52n, issn, 
i55n, iban, l63n ; personnel, i6sn, 
i66n, 170n, I74n, I76n; curri- 

culum, I76n, I77n, I79n; school 
buildings, i84n; finance, iSlra, 
18711. Dependency and Delin- 
quency: dependency, igin, igan, 
19311, igSn; jails, 20811. Utilities: 
municipally owned utilities, 2i6n, 
2l7n, 2i8n, aign, 223n, 22411, 
228n, 22911, Incendiarism, 236n, 
238n. Fire hazards, 24011, 24 in. 
Libraries, 247n. Odds and ends, 
253 " 

Virginia, Finance ; ta.xation, fijn, 
66n, 67n, 68n, 7in, 73n, 7811, S6n, 
gon, gin ; municipal accounts, gin, 
gan. Health: general sanitary 
conditions, non, inn, nan, 
Il4n; personnel, il6n, Il7n, ngn, 
I20n; ranuicipal health ordinances, 
I22n, ia.3n; waterworks, I24n, 
I25n, 12611, I28n, i3on; sewage 
systems, I32n, I33n, I 34 n, I36n; 
vital statistics, I37n, 1380. : mis- 
cellany, i4on, Education ; general 
supervision, i4Sn, l5on, i63n ; per- 
sonnel, i66n, I70n, I74n, 17611 ; 
curriculum, I 76 n, 17711, iVQn, 

iSin; textbooks, iSan; school 
buildings, iS4n, i8su ; madic.il 
service, 1870. Dependency and 
Delinquency : dependency, igau, 
igSn, igbn; jails, 208a, aion. 
Municipally owned utilities, 21711. 
Incendiarism, 236n, 23811. Fire 
hazards, 24on, 24in, 242n. Ports 
and harbors, 2480, 2490 

Vital Statistics, see health 

Washington, Finance: taxation, 65n, 
66n, 67n, 68n, 7 in, 73 n, 75n, 76n, 
84n, 86n, gon, gin ; municipal ac- 
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counts, oju, 94ui qjn; municipal 
indebtedness, g6n, HealtW' geneial 
sanitaiy conditions, iion, 11411; 
peisonnel, 11611, ii^n; municipal 
health ordinances, Ii2n, I22n, 
123HJ walei works, I24n, 12511) 

12(111, laSn, 13011, 13IU; sewage 
systems, t3an, 1340, 13511, I36n; 
vital statistics, 13711, 1380; mis- 
cellany, 13911. Education : gen- 
Gial supervision, 1480, 14911, 15311, 
iSSn, i62n, i63n ; peisonhcl, l66n, 
I 7 gn, 1740; curriculum, lybn, 
17711, 17911, school libiaiies, 18311. 
Municipally owned utilities, 2170, 
2tSn. Ingendiansm, 2361). Li- 
braries, 247n 
Watcrwoiks, see health 
Waterworks operators, iig, 129 
West Viiginia, Finance: ta-tation, 
6011, 6511, 66n, 670, ( 38 n, 7in, 7311, 
7S11, S4n, 86n, 8711, Sgn, gon, gin; 
municipal indebtedness, gbn, 9811 ; 
municipal budgets, 10011. Health : 
general sanitary conditions, non, 
inn, nan, 11311, 11411; person- 
nel, Il6n, 117H, ngn, I2in; muni- 
cipal health ordinances, I22n ; 
waterworks, i 2 Sn, I 26 n, I28n ; 
sewage systems, I32n, i33n, I34n, 
I 36 n; vital statistics, I37n, I 38 n. 
Education; general supei vision, 
14 SU, I 49 n, i 5 on, I 53 n, i55n, 
iSSn, idan, 16311; personnel, i66n, 
lyon, I73n, i74n, 1760; curri- 
culum, I76n, I 77 n, I 79 n; text- 
books, iSan; school libraries, 1830. 
■Utilities: municipally owned utili- 
ties, 2i6n, 2i7n, 2i8n, aign, 22311, 
224n, 227n, aaSn, aagn. Incen- 
diarism, a36n, 2380, Fire haz- 
ards, 23911, 24on, 24in, 24211 
Wisconsin, Finance ; taxation, 6in, 
esn, 66n, 670, 6Sn, 7in, 730, 75 n, 


840, 86n, gon, gin ; municipal ac- 
counts, gin, gan, g4n; municipal 
indebtedness, g6n, gSn. Health : 
geneial sanitaiy conditions, non, 
Itin, nan, iisn, 11411; person- 
nel, n6n, 1170, 12111; municipal 
, health oidinances,. 1221,1 water- 
works, i2Sn, I26n, 12811, 13011, 
1310 ; sewage systems, 13211, 1330, 
t34ii, t35ii> isto , vital statistics, 
I37n, isSn ; miscellany, I40n. 
Education; geneial ‘■upei vision, 
148H, 1490, 1530; personnel, i66n, 
1700, 1740 ; cuiriculum, 17711, I79n ; 
school libraries, iSpi; sihool 
buildings, 18411, 18511; finance, 

18711. Dependency and Delin- 
quency: dependency, iQln-igsn, 
iQSn, 1960, igSn; iails, ,io8n, 
2ion. UtiliUfes’ municipally 
owned utilities, 2i6n, aiyn, ai8n, 
2iQn, 222n, 223n, 22411, aayn, 
228n, 22gn. dneendiarism, 236n, 
238n. Fire hazards, 24on, 24in. 
Libiaries, 247n. Ports and har- 
bois, 25on. Odds and ends, 252n 
Wyoming, Finance ■ taxation, 65n, 
66n, 670, 68n, 7in, 75n, 76n, 9011, 
gin; municipal accounts, gin, gan, 
9511, Health; geneial sanitary con- 
ditions, non, inn, n2n; person- 
nel, n6n, nyn, ngn, I2in; muni- 
cipal health ordinances, lagn; 
waterworks, 1250, 12611, 1270, 

1300, 1310; sewage systems. 1320, 
13311, 13411, isbn; vital statistics, 
I37n. Education: general super- 
vision, '1480, 1490, 152U, i53n, 
15511, is8n; personnel, i66n, lyon, 
i74n; curriculum, i77n, lygn. 
Municipally owned utilities, 2l6n, 
3i7n, 2i8n, aign, 322n, 223n, 

224n, 227n, 228n, 2zgn 




